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CHAPTER

I

DESCRIPTION OF THE STUDY
Introduction
The first half of this century was a period of

unprecedented social change.

As we moved from an agrarian

to a technological society, our social fabric was transformed.
In no area was change more dramatic than in education.

As opportunities for education became available to

more and more people, the original educational functions,
goals, and emphases changed completely.

Today the institu-

tion is expected to educate all children, not just an elite.

Now its goals are secular and pragmatic, not religious and

classical; and now its emphasis is on individuality and

understanding, not on conformity and rote mastery.
These changes have not occurred without difficulty,

and today we see school administrations across the country

faced with such diverse problems as increased costs, teacher

militancy, and rebellious parents and students.

The reasons

for these problems are extremely complex, but one basic cause
seems to be that the school has failed to keep pace with the

public it serves.

Over the past seventy years the school

has changed very little, while the public it serves has

changed drastically.
One area of difficulty which is at the heart of the

2

current discontent is the public's insistence on
participation in the school’s decision-making function.
This study is concerned with that topic and is
based
on and has been shaped by two basic assumptions:
1.

That the public has the right to participate in the

decision-making functions of its schools.
2.

That the meaning and the means of participation need

to be reexamined in light of the rapid social change of the

past seventy years and the "new” puolic which it has produc e d

The validity of the first assumption is assured

because basic to our democratic value system is the notion
th8

1

people have

a

right, even a duty, to take part in the

decisions which affect their lives.
A consideration of the history of education in this

country supports the second assumption.

By the turn of the century education had separated
itself from the church-family complex and existed independently.

The elite public which it served could, through

their elected representatives on school committees, participate effectively in educational decision making.

Today we educate all children but membership on

boards of education is still generally reserved for the

—representatives of the middle- and upper-class elite.

The

lower classes and most minority groups are generally not

represented on local school boards.

These unrepresented

3

groups realize that they have much to
gain from education
and are, therefore, not content
without the opportunity to
participate
.

The failure of school boards to be truly
representa-

tive, combined with the changed posture
of today’s publics,

suggests that participation needs redefining in
terms of
criteria appropriate to the 1970's.
Statement of the Problem
In 1900 the public served by the educational insti-

tution was able to participate effectively in the decision-

making function through its representation on the local
school committee.

This was an effective method because

representation was equitable and due process was prompt.
As the public changed over time and the school insti-

tution grew larger and more complex, other participatory

practices developed

but the structure of the institution

continued relatively unchanged.

Today’s publics find the

avenues of participation available to them frustrating and

ineffective.

They are demanding an effective participatory

role
Thus, our problem becomes clear.

Social change has

accelerated and institutional forms have remained relatively
.unchanged.

Emergent demands for greater public participation

^P.T.A.'s, advisory boards, ad hoc committees, etc.

k

in decision making are frustrated;
protest mounts; hostilities deepen; and unrest spreads.
It is the purpose of this study to
redefine partici-

pation in terms of the demands and needs of
the 1970’s and
to develop conceptual models which will
provide recommendations for organizational modifications that
will suggest an
appropriate and viable participatory structure for
the

Worcester, Massachusetts, public schools and their
clientele

2
,

Delimitation of the_ Problem
The problem as stated is restricted to the decisio n-

making function of administration in the public schools
These restrictions define

a

.

reasonable and researchable area

of the educational matrix.

The main focus of the study, participation and the

criteria which define it, does need further attention.

would be impossible to complete this study without

a

It

specific

definition for participation and reasonably objective criteria for identifying it.

Essential to the definition is the concept of power

.

The literature shows that the public, in the 1970's, that is

asking to participate in decision making is really asking to
_

share powsr--power which is now institutionalized and which
is not now available to them.

^Parents and students.
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lows:

Griffiths quotes Hunter's definition
of power as
"Power is a word that will be used

fol-

to describe the

acts of mer going about the
busines. of moving other men to
.act
relation to themselves or in relation
to organic or

m

inorganic things." 3

He, Griffiths, goes on to say,
"Power

is sought so as to control the
decision-making process in

the organization. U

Control is not too strong a word for,

on every hand, we hear pleas for
"community control" or
"local control" of the schools.

Control is available only through power.

Thus, par-

ticipation will be defined in terns of shared
power and the
criteria which will be developed will reflect
this orienta-

tion.

Definitions
Insti tutions

,

as defined by Kneller, are "formal

structures of expectations and behaviors that exist to perform some single function which is important to society."^
A din inis u ration is "the total of the processes through

which appropriate human and material resources are made
^Daniel E. Griffiths, "Administration as Decision
Making," in Administrative Theory in Education ed. by
Andrew V/. Ha Ip in (Chicago: University of Chicago Press.
1958), p. 130.
,

jf Ibid ,

Emphasis mine.

^George Kneller, Foundations of Education (New York:
John Wiley and Sons, Inc., 1967), p. ij.l5T
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available and made effective for the accomplishing
of an
enterprise

Organization has two major dimens ions --formal and
informal. Formal or ganization is defined as "that
system of
roles which is arranged in a hierarchical manner
with the
system officially established to perform one or more
tasks.
QPga n i z a t i n is "the system of interpersonal rela-

tions which forms within an organization.

This system is
o

omitted from the formal scheme or is in opposition to it."
The publi c will be defined in an operational sense.

For the purpose of this study, the public is that group of

people who are concerned with an activity of the school
institution.

'The

actions and attitudes of the group will be

assumed to be identical to the actions and attitudes of the
individuals who make up the group.

Public as used here is

synonomous with clientele.

Participation is

a

sharing with others of the power

available for decision making.

^American Association of School Administrators,
Staff Relations in School Administration as quoted by
Reald F. Campbell and Russeil T. Gregg, eds, Administrati ve
Behav iour i n Education (New York: Harper and Brothers, 19^7

)

pp. 2 E9 - 27 0
^ Daniel E. Griffiths, "Toward a Theory of Administrative Behavior," in Campbell and Gregg, Administrative
Behavior in Education pp 3 8 3~384*
,

8 Ibid.

.

7

Significance of the Prob lem

School administrators today talk

a

great deal about

community involvement and participation but, unless forced
to, most have demonstrated no real willingness
to allow the

community to participate.

This is true in spite of studies

which indicate that participation (with or without power)
is
a

technique which offers great promise as a way of lessening

an administrator’s burden.

Testimony of its value is easily

found; for example, Goodwin Watson says that participation
is

"one of the most successful strategies for increasing the

pressure for a social goal and for simultaneously reducing
*
resistance
.

„10

One reason for the failure to endorse community par-

ticipation, in spite of its apparent value, is to be found
in the nature of the adversary process; and this is what

testifies to the significance of this problem.
Initially, the school institution was inviolate and
there was no desire or attempt by the public to participate
in its functions.

As time passed and the institution devel-

oped, the public participated through its elected representa-

tives on the board.
~

Initially, this was satisfactory to all

concerned- -the public, the board of education, and the

^Coch and French (191+8) and Hobbe (19!?2) in Goodwin
Watson, Social Psychology-Issues and Insights (New York:
J. B. Lippincott Co., 19o6), p. I+ 7 4.V
I

10 Ibid.

,

p. 51+9.
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school administration.
As the size and complexity of the
task increased,

school boards were forced to give more and
more decision-

making poi^er to the administrators because
board members
were not expert in the many vital areas of
school business.
Thus, over time, the democratic brand of public
participation

became less and less appropriate.

As the schools served more

and more of the people, the boards became less and
less

representative and the business of the school board itself
was often far removed from
lems.

a

given community's special prob-

Thus, the public was trying to influence administra-

tive decisions through school boards which were too far

removed from it and which did not always represent the petitioning public equitably.

By this evolutionary process school administrations
and the boards which supported them gradually became the

adversaries of the publics they served; at least of that portion of the public which was demanding

a

greater participa-

tory role.
As the public began to clamor for an effective role,

administrations

drev;

back and resisted.

This resistance

caused the attack to be intensified which in turn caused the
defenses to be strengthened.

Thus, the adversaries drew

farther and farther apart and became more volatile and more

committed to their own courses of action.
A major assumption of this study is that the adversary

9

problem outlined above exists.

The public is demanding deci-

sion-making power (participation) and the
school boardadministration collaboration is refusing to
give it.

defense and attack are increasing in

a

Thus,

geometric fashion and

the school institution finds itself in trouble.

The New York .Times in December of 1968 subtitled
an

article on school and race difficulties "The Problem
of Who

Wields the Power."

The magazine section of the same paper

later traced the history of the Ocean Hill problem and
the
teachers strikes of 1968.

This history supports both the

assumption and the significance of the problem.

It said in

part that "the people’s board was interested in ’community

control ’--a slogan with no clear meaning, but implying

glorious freedom."
itself to

a

a

Later this quasi.-legal board promoted

governing board saying:

Men are capable of putting an end to what they find
intolerable without recourse to politics.
The ending of oppression and the beginning of a new day has
often become a reality only after people have resorted
to violent means.
.

.

.

The board then proceeded to hire an administrator and fire

teachers, exercising power that they only assumed they possessed.

School officials and the courts intervened; and the

•^Stephen V. Roberts, "Race and Community- -The Problem of Who Wields the Power," New York Times, December 15,
1968, p. 7E.
12

Martin Mayer, "The Pull and Sometimes Very Surprising Story of Ocean Hill:
The Teacher's Union and the Teacher
Strikes of 1968," New York Times Magazine, February 2, 1969,
p. 20.
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resulting judgments and confrontations
led to conflict, demon
1
strations, and finally to the teacher
strikes.
"^

This is an area of significance to
the educational

community.

The ingredients of that disaster
exist in every

city, waiting for the right catalyst
or igniting spark to set
them off. ^ The knowledge which is
available to us should be

assembled and applied in order that the New
York experience
of 1968 does not become a common one to
all the cities

of our

Nation

Review of the Re 1 a t e d R e s arch
The usual sources were utilized in the review of the

research.

.The

Reader’s Guide to Periodical L i terature
>

,

The

and The Education Index were used to

survey the periodical literature; the DATRIX 1 ^ system was

used to search the dissertation abstracts.

The richest

source of material, however, proved to be books, reports,
and monographs of recent copyrights.

Insofar as this study requires

a

thorough review of

the relevant literature and research in the fields of social-

psychology and organizational theory, these areas are not
-

—Ph-i

-

13 Ibid_.

^Arthur
Delta Kappan

,

E. Salz, "Local Control vs. Professionalism,
L (February, 1969), 33k-’

^Available through University Microfilms, Inc., Ann
Arbor, Michigan 4^106.
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reviewed here but will be in subsequent
chapters.
This
review is intended to substantiate the
problem and its significance only.

Subst^tjati on

o f_

the problem

Our present institu-

.

tional structure allows public participation
through regular
channels. These include school committee
representation,
rules and agenda, P.T.A.'s, advisory boards, ad
hoc committees, etc.
These avenues can be classified under the rubric
of

proper procedure” and John Gardner warns that
’’proper

procedure-can be

as coercive as any tyranny.

it is this

de facto coercion which seems to be denying the
public mean-

ingful access to its school institution.

Walter Washington,

Mayor of Washington, D.C., says:
Vie have tried to give full c onsi derati on to
the
views. of all citizens by having a board of education
that is free from influence of pressure groups; by
establishing parent- teacher groups; by continually
upgrading and updating curriculum; and by maintaining
liaison with business, industrial and civic groups. It
is evident that we have not succeeded ^ ^
.

.

Washington continues by saying that the public should
be heard

’’and

heard in

a

meaningful way.’’

That they ’’have

a

right and an obligation to share in educational policy mak-

l°John V/. Gardner, Self -Renewal
The Individual and
the I nno vative Society (New York:
Harper and Row, 19537*
pp. 33r?5.
.7?Walter E. Washington, ’’The Schools and the Community,”
The Stru gg le for Power in the Public Schools
Proceedings of
the Sixth Annual Conference of the National Committee for Support of the Public Schools (Washington, D.C.:
NCSPS, 1958),
Emphasis mine.
p. 11.
l6 Ibid
p. 12.
:

,

.

,
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The plea for meaningful participation
seems to be

plea for power.

Harold Howe reflects this

The people of the

ghetto— the poor and

the

xvhen he

a

says:

powerless— are

demanding and must have involvement in our
schools, [and
importantly], involvement cannot be achieved
without some
transfer of power.”

1

9

Si^^tantiati on of the significance of the problem

.

B°th_the daily news media and recent in-depth
examinations
of today’s social upheaval 20 testify to the
significance of

this problem.

On every hand are indications that our social

structures are inadequate and in danger.
The question that is being asked is whether the
school system will suffice in its present form, or will
have to undergo radical changes.
The drama surrounding
these questions is being played out through many ways.
We see boycotts, student alienation, inadequate allocations of educational resources and inefficient administrative procedures. 21

Lawrence, Bailey, et al

.

suggest that "the world is getting

too small for the luxury of villains and there is

wide-

a

spread need for the physician’s obsession with getting st
causes and not tinkering with symptoms only."'22
19

Harold Hoi-je , "Respect, Engagement, Responsibility,"
in The Struggle for Power in the Public Schools
ibid
p. 69.
.

,

,

20 For

-

example, see Report of the National Advisory
Commission on Civil Disord ers, Otto Kerner, Chairman (New
York: Bantam Books, Inc., 1968), p assim
.

^Washington, "The Schools and the Community,"
22 Paul

p.

11.

Lawrence , Joseph C. Bailey, et al
Or gani zational Behavior ana Administration (Homewood, 111.:
Dorsey
Press',* Inc

.",

R.

.

19ST) ~p .’ 29.
,
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The review of

the organizational and social-psycho-

logical research is an intrinsic part of the
study itself.
Eecause th? s literature will be thoroughly reviewed
in Chapters II and III, it is not included here.
Design of the Study
The basic assumption upon which this study is
based
is that the frustration and conflict which is
sweeping the

educational sector is basically

a

demand on the part of the

public for a redistribution of decision-making power.

demand is that power be distributed in

a

The

manner which is in

accord with the social, economic, and political realities of
the 1970 's.

The study hypothesizes that new conceptual models
for decision-making can be developed v/hich will be in accord

with the demands of the public and which will redirect the
new conflicting demands for power into cooperative patterns
of shared power.

This in turn will allow efficacious, demo-

cratic decision making to occur.
The study deals with conceptual rather than Quanti-

tative research.

The emphasis will be placed on the critical

analysis of three pertinent concepts:
making, and power.

participation, decision

They will be analyzed in terms of criteria

appropriate to both the realities of today’s social scene and
our basic American value system.

These concepts will also be

examined in light of (1) supportive concepts from our

democratic system;
ioral sciences; and

(

2

)

(

3

interpretive concepts from the behav)

in terms of their historical, func-

tional, and popular meanings.
These basic concepts will then be used as the
frame-

work for the development of new organizational
structures
which will permit public participation to occur in a
meaningful way, thus diverting potential conflict into
cooperative

channels
In order to accomplish this, the following steps will

be taken:
1.

A set of criteria will be developed which will

reflect the social, economic, and political realities of the
1970

's

and which will be consonant with our basic American

values
2.

The three major concepts will be examined in light

of these criteria and further analyzed in terms of their his-

torical, modern, and functional meanings.
3.

The social-psychological and organizational litera-

ture will be culled for key concepts which will support,

interpret, snd supplement the three major ones.
I4..

These key concepts will be measured against the cri-

teria developed to assure that they Ere appropriate to the
times and to the task.
_

5*

These concepts will then be used to develop an orga-

nizational model, which would allow public participation to
function in

a

constructive, cooperative, and viable fashion,

15

using the supportive concepts from our democratic
system and
interpretive concepts from the behavioral sciences
as structural guides.
6.

The model will then be tested by applying it
to the

circumstances of the New York teachers strikes of 1968
to see
if it would have suggested alternative actions
or procedures
or if it would have predicted failure for the actions
taken.
7*

The model will then be applied to the current situa-

tion in Worcester, Massachusetts, and recommendations for
that city will be drafted.
8.

Finally, conclusions will be drawn concerning the

adequacy of the model for more general application.

16

CHAPTER

II

THE DEVELOPMENT OF CRITERIA TO ASSURE
THE APPROPRIATENESS OF THE

PARTICIPATORY MODEL
It is the purpose of this chapter to establish a
set

of criteria which will reflect the social, economic,
and

political realities of the 1970’s.

These criteria will be

measured against our current value system to assure that
they provide concepts which are consonant with our national

conscience.

The major assumption upon which this study is

based suggests that appropriate participation in decisionmaking will require

a

redistribution and

a

sharing of power.

The criteria to be dra\m will also reflect this orientation.
Th e Need for Criteria

A set of criteria whereby appropriate redistribution

of power can be accomplished is essential.

If too much power

were to be transferred to the community, the probable outcome

would be organizational confusion and institutional impotence.
If no power, or too little power, were to be transferred, or
if the power were to be inappropriately apportioned, then the

current literature suggests that conflict and chaos would

result

.

x

See supra

,

pp

.

10-13*
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John C onnor. Superintendent of Schools
in Worcester,
Massachusetts addressed himself to this
problem as follows:
We need stabilizing devices; no
institution can be
set up to respond instantly to demands
or requests from
individuals or groups, small or large. There
must be a
ooling off period for study so a request can
be exammed in light of both our goals and our means; otherwise
we woul
find ourselves changing directions constantly.
We would take one tack one day for
27 blacks; reversing
it the next for 9 mothers; etc.
We must maintain both
our stability and our ability to perform
our educational
I unction.
These positions must no t, however, become an
excuse or a ruse to deny communication, to refuse
the
right of the community to participate, or to delay
our
response to legitimate inquiries or petitions.
v_

What Connor is saying is that participation in decision-making must be appropriate both to the tasks of the
schools and to the right of the people.
The task of the criteria is to screen out those

social-psychological and organizational concepts which would
be inappropriate in terms of either our value system or

today’s socisl realities.

The criteria must provide concepts

which can be structured into

a

participatory model which will

allow meaningful, viable, and effective participation to
occur

Theobold succinctly sets the tone of the tasks when
he suggests that the outcome should be "power with" rather

than "power over."

3

This kind of orientation will allow us

^John Connor, Superintendent's Staff Meeting, January 15, 1969*
The quotation is not verbatim.
^Robert Theooald, "The Implications of American Physi
cal Abundance," The Annals CCCLXXVIII (July, 1968), 15; an
issue concerned with the changing American people.
,

18

"to imagine a world in which growth is
achieved as people

work togetner, rather than to control each
other

Presently there are extreme positions on both
sides.
There are communities that are demanding
control, not just
participation; and there are school authorities
who say
"never” to any suggestion that they redistribute
or share

their power.

There are historical bases for both positions,^

but the evidence suggests that neither is the
solution to
today’s difficulties.

Campbell and Ramseyer propose that

a

proper resolution of the problem is one which acknowledges
(1)

that the business of education is the responsibility of

the professional and (2) that the public has an obligation
to participate effectively in the decisions which define that

business’s direction, style, and mode.
Our Democratic Values
A superficial look at our value system today might

suggest that

a

revolution has occurred;

that this is true.

change has occurred.

a

closer look denies

It seems that actually little real

The popular literature and the press

often succumb to the temptation of believing that great

^Ibid.
^Kneller, Foundations of Education

,

pp

.

10-20.

^Roald F. Campbell and John A. Ramseyer, The Dynamics
(New York:
Allyn Bacon,

of School Communit y Relationships
Inc., 195^, PP* v~vi.
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change has occurred and, as

result, they may refer to

a

"values” that are either unreal or imagined.

These, then,

often become the basis for fallacious reasoning
or oversim-

plification.

For example, there is

a

widely held belief that

political freedom, as provided in the Bill of Rights,
and
communication, as it occurs in our democratic process, are

really all we need to solve the complex issues of our
time.
This belief is based on the faulty assumption that
political

freedom and communica tion assure good faith and that they are
immune to social, economic, and political forces.

This is

the kind of reasoning which is based upon fallacious rather

than real value constructs.

"Political freedom" and "demo7

cratic process" are emotional oversimplifications.
A clear statement of real values is essential so that

the criteria which will be defined will not provide faulty
or superficial concepts.

The criteria must assure that the

new structures to be developed will be compatible with our
value system.

If they are not, problems will develop as a

result of the incompatibility.

Hodgkinson tells us that

"devices and processes can change with great rapidity and

cause no new problems, as long as the values and norms inherent in their form and function are compatible with the existing traditional values."

Q

^James Van Patten, "Education and Social Myths,"
School and Society XCVI (April 3, 1968), 239-2lj.l.
,

p

Harold L. Hodgkinson, Education I nteraction- an d
Prentice-Hall, Inc.,
Social Change (Englewood Cliffs, N.J.:
196?), p. 202.
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The examination which follows is
intended to contribute to the development of that kind
of structure for partici-

pation by identifying our real values in
order that the criteria be solidly based.
The American Value Sy stem

Values are not easy to define.

Williams accomplishes

the task by "circumscribing the boundaries
of values."

technique establishes not only

a

This

conception of what values

are but also a notion of how they affect our
decisions and

our behavior

Q

(1) They [values] have a conceptual element- -they
are more than pure sensations, emotions,
(2)
They are affectively charged:
they represent actua] or
potential emotional mobilization.
(3) Values are not
the concrete goaxs of action, but rather the criteria
by which goals are chosen.
Values are important,
( 4
Empirically considered, value is not an all-ornothing matter, but a continuum.
.
We are reasonably
content-- to conceive of values as affective conceptions
of the desirable--of the desirable qualities of objects,
behavior, or social structures, and systems.

....

....

)

.

.

Instead of attempting to list values, Williams identifies fifteen "Major Value Orientations"'^'*’ and discusses

each of them.

The values emerge from those discussions

q7

Robin N. Williams, Jr., "Values and Beliefs in American Society," in The Charac ter of A meri cans, ed. by Michael
MoGiffert (Homewood, 111.: The Dorsey Press, 1964
D
173“
174
*

.

1 Q Ibid

.
i

^Achievement and Success, Activity and Work, Moral
Orientation, etc.
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12
clearly and in perspsctive but not
sharply defined.
By
their nature values resist and defy
explicit delimitation
but some concise statement of them is
necessary for the task

at hand.

Williams in his conclusion extracts from
his pre-

sentation the following general orientations
that he cautions
are to "be taken as suggestive rather
than definitive." 1 ^

American culture
1.

is concerned with

sive acceptance
2.

:

"

active mastery rather than pas-

.

tends to be interested in the external world of

things and event s- -rather than in the inner experience.

.

.

Its genius is manipulative rather than contemplative."
3.

places its

in traditionalism .

primary faith in rationalism rather than
.

.

.

de-empha sizes the past, orients

strongly to the future."
4*

is

basically orderly rather than unsystematic.

5.

is

"with conspicuous deviations" universalistic

rather than particularistic.
6.

emphasizes in interpersonal matters

rather than

a

vertical preference.

a

horizontal

"Peer relations not

superordinate-subordinate relations; equality rather than
hierarchy.
7.

has an open rather than

a

closed world-view which

"emphasizes change, flux, movement."
i

12

Williams, "Values and Beliefs in American Society,"
pp. 176-215.
1 3 lbid

.

,

p. 215.
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8.

emphasizes individual personality
rather than group

identity."*"

Subsumed under the orientations
presented above and
given extended attention by Williams
in his essay were the
f oil owing
The w or k- sue c

cans place

ment.

a

^^ethdc

.

It seems clear that Ameri-

very high value on success and personal
achieve-

This can be and is measured in several
ways; but basic

to the evaluation is the idea that hard
work, diligence, and

faithfulness are the means of its achievement.

work hard to achieve success which
prized.

is

Thus, we

deserved and highly

15

Ou r moral orientation

.

Americans, with roots deeply

fixed in the Judaic-Christian ethic, are vitally concerned

with the "right or wrong" or the "good or bad" of both our
activities and our institutions.

The ideas of thrift, self-

denial, and future time orientation all derive from our Puritan heritage and are basic ingredients in our moral orienta-'

tion.

16

4

Equality

.

This concept, so basic to our system of

values, has several levels and categories of interpretation.
We avow our commitment to "equality" without reservation,
and yet our society is replete with inequalities.
-is not

Thus, it

sufficient to characterize ourselves as equali tarian.

%bid..

pp. 214-215.

•^ Ibid

pp. l8l-l82.

.

t

-*-^

Ibid .

,

pp

.

176-181.
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We must examine each type of equality
which obtains. 17
One type or category of equality is
concerned with

"specific formal rights and obligations."

legal rights for all, we have

tarian

c omrai

other types.

tment

;

a

In this area of

widespread and strong equali-

there is less inequality here than in the

1^

A second type is substantive equality.

here, is with social and economic reward.

The concern

"The reigning con-

cept has been that of equality of opportunity rather
than

equality

of

condition ."

Except for the abuses suffered by

our minorities, this concept receives widespread support and
19
.
acceptance
The final category is concerned with how people react
to one another--how they intrinsically perceive their fellow

man.

Again, excluding our minorities, this equality is basic

to our culture.

Our resistance to superordinate hierarchical

organizations, our feeling that men of differing rank should
meet on "terms of mutual respect and self-respect," and our
basic resentment of military-type stratif ication--all testify
to our belief in intrinsic equality.

This value complex, equality, because of historical

abuse of our minorities has recently been subjected to great
stress and strain.

The stress has caused us to elaborate our

-thinking, as -evidenced by the preceding discussion, and to
17 Ibid.

,

p.

19 Ibid.

,

pp.

175.

191-197.

l8 Ibid

.

move toward correcting existing inequalities.

Equality is

not the simple concept suggested by the
classic phrase that
all men a~e created equal" as we have been
encouraged
to

believe it was.
Spindler presents

a

comparable list of American

values in his discussion of our changing culture.

—

He goes

one step further than Williams, however, as he
posits the
following group of newly "emergent values." 20
Xi ty .

1.

"One should like people and get along

with them."
^

•

Relativistic moral attitude

.

"Absolutes in right

and wrong are questionable."
3*

Consideration for others

should be done with
4

•

5•

.

"Everything one does

regard for others."

a

Hedonistic, present-time orientation

Conformity to the group

.

.

These seem to be valid commentaries on today’s behav
ior, but it will be the position of this study that they are

not values in the same sense as those presented earlier.

Where they are not in conflict with Williams

’

work, they

will contribute a practical or pragmatic dimension and will
be applied as updating qualifications.

When they are in

conflict, as they are in the individuality vs. group con-

formity orientation,

a

position will be presented which
I

Po

George D. Spindler, "Education in a Transforming
Culture," The Harvard Educational Review, XXV (Summer, 1955)
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attempts to resolve the conflict into

a

compromise.

The values developed by Williams and
qualified by

Spindler are summarized below.

For the purpose of additional

clarification, an example of the types of concept
which might
be examined by each is parenthetically appended.

American values 21
;

1.

"Active mastery rather thsn passive acceptance" (par-

ticipation, people make public policy).
2.

"World view tends to be open rather than closed"

(change, adaptation, movement).
3.

"Rationalism rather than traditionalism" (self-

determination, informed people make sound decisions, equality)

.

4*

"Orderliness rather than unsystematic" action (sys-

tems, institutions, formal organizations).
5.

"Universalis tic rather than particularistic" (major-

ity rule, concern for others).
6.

"Horizontal rather than vertical emphasis" (equality,

open systems, feedback).
7.

"Emphasis on individuality" but with

a

marked trend

toward group allegiance and conformity (entrepreneurship,

collectivism, leadership).

^Williams, "Values and Beliefs in American Society,"
Spindler’ s qualifications are prefaced by an
pp ... 215-216
indication of "changing toward." This summary does nbt presume to be a complete precis of either work.
It is simply
the author’s attempt to shift and synthesize their essential
ingredients into a concise, usable list.
.
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Future time orientation— shifting
toward present
time (response time, planning).
8.

These eight statements will be used
to assess the

validity of the criteria to be used in
terms of their appropriateness to our values. A positive reaction,
value to

criteria, will cause the criteria to be
judged appropriate.
The Criteria Selected

The criteria to be selected will originate
from the

literature, from the value system presented, and from
the

basic assumptions of the study.

They will be considered in

terms of the social, economic, and political realities
of
the 1970’s, summarized below, and in terms of their
congru-

ence with our national values detailed above.

Overview of the 1970

's

.

The most conspicuous change

in the social and political structure emerging for the 1970's
is the universal insistence on meaningful public participa-

tion in institutional planning and decision-making.

This

demand has taken many forms and, when unattended or ignored,
has prompted

a

variety of responses that have ranged from

riots to petitions.

This new dimension has affected the

social and political structure to

a

point where no respon-

sible official any longer dares to ignore his public.

The

involvement which it demands will be an overriding influence
l

in the 1970

's

and, therefore, will be

in the criteria selection.

a

major consideration

27

Economically and politically, the scene
is set for
widespread taxpayer revolts. School
budgets have failed in
Onio, and the schools there have closed
for lack of funds.

Education at the state level is taxing the
property owner
nearly at his limit, and there is recently
a resulting widespread interest in local budgets.
There is a mounting clamor
to shift the tax burden to a different
and larger
tax base.

That emphasis, coupled with a demand for new,
seemingly more
22
popular, priorities,
suggests that the Federal government

will play

a

greater role in education in the 1970’s.

do so with the consent of

a

It will

public that is willing and able

to be cri tical--and to be violently so if it has
to be.
The.

current circumstances suggest that the 1970 's

may well see an educated, articulate, and dissatisfied public making public policy directly through new, as well as

through traditional, channels.
The selection of criteria, for the purpose of this

study, will proceed based on the assumption that this brief

summary fairly presents the realities of today.

Criterion No,

1;

Appropriate concepts will al low

the participatory activity of

t he

public to be r es t ri ct ed to

the policy - making functio n of adminis t ration

.

The literature suggests that the public role in

ation, rather than Vietnam; poverty, rather
than space exploration; etc.
23 See Chapter I.
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decision-making needs restricting.

Bortner makes

a

strong

plea for placing responsibility for
making policy with the
people
It is no longer enough to ask
opinions on building
programs, bond issues, busses, budgets
He asks
that the public ability to exercise its
responsibility be
.

.

.

.

implemented by organizational machinery giving
the people
voice in the planning stages of policy-making. 2 ^

a

However,

he qualifies his proposal by cautioning
that there "has to
be a clearly defined line of demarcation
between policy-

making and policy-implementation.

.

.

.

is]

[It

the function

of professional educators to determine methods and
develop

specific programs

...

to achieve the goals."

This criterion, compatiole with our value system and

consonant with the demands of our times, was oriented toward

providing basic concepts which would allow

a

viable partici-

patory model to be developed along the lines suggested by

Bortner
Viable structures we re seen as those that facilitated
the daily functioning as well as the growth and change of an

institution.

It was necessary,

therefore, that one criterion

be directed towai’d guaranteeing the ability of the educational

institution to continue its daily function without interference.

If public participation were to prohibit, interfere

^Doyle M. Bortner, "Educational Policy as Public
Policy," School Board Jou rnal, CLII (February, 1966), 62.
26

Ibid.
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with, or harass the carrying on of
the daily educational
business, then it would be self-defeating.

pham's examination of the administrative
task sugrestriction which would maintain the institution’s

Li

gested

a

ability to perform and would allow the public
its role in
making policy.
It became the basis for Criterion No. 1.^
Any consideration of public involvement in
educational decision-making raises the question of
meddling, of

harassment, or of potential loss of administrative
control.
As indicated earlier, professional control of the
daily

school business must be protected from capricious or continuing public interference.

Hemphill's and Lipham’s definitions

for leadership and administration, respectively, provided

a

resolution of this part icipation-wi thout-interf erence
dilemma
We may define leadership as the initiation of a new
structure or procedure for accomplishing an organization's goals and objectives or for changing an organization's goals and objectives.
The administrator, on
the other hand, may be identified as the individual who
utilizes existing structures or procedures to achieve an
organizational goal or objective.
.

.

.

Because administration, as defined, utilizes "existing
27'James
M. Lipham, "Leadership and Administration,"
i n Behavioral Scien c e and Educati o nal Admin is tra t i on
Sixtythird Yearbook of NSSE, Part II, ed. by Daniel E. Griffiths
(Chicago:
University of Chicago Press, 1964.) pp. 119-141.
,

,

28

lib id .
This definition supersedes the one
p. 122.
on pp. 5“ 6, supra which assumes that adminis tra tion and
leadership are either synonymous or that one is subsumed
under the other.
,
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structures or

process

to achieve

[its] goals," its primary

function is the maintaining,
sustaining, and carrying on of
the policies and programs which
now exist.
It is,

therefore,

that part of the administrative
task that should not be interfered with.

Leadership, as defined, is concerned
with "initiating
new structures or procedures for
accomplishing [its] goals"
and can be carried on outside of and
without interfering with
administration." It seemed, therefore, to
be the area where
public participation could be most
appropriately centered.
It is also the area where public
involvement was most demanded

and promised to be most valuable.

It

is

the policy-making,

goal-setting function of administration.
The suggestion that the public role is
appropriate

only to the leadership phase has support in the literature.
Downey, for example, says that "the definition of the
mission
is the

prerogative of the public," but he emphatically quali-

fies that position by saying that the "execution of the job"
29
is entirely the province of the professionals.
This limitation of public-participation in decision-

making to the policy-making function is consonant with our
value system*.

The notion of "active mastery" can be inter-

preted to permit this restriction; in fact, the balance of
-t he

e lements

in the value system suggests that it should be
I

29

Lawrence Wm. Downey, The Task of Public Education
(Chicago, 111.:
Midwest Administration Center, University
of Chicago Press, I960), p. 76.
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so interpreted.

This criterion is also in accord
with the times.

A

careful examination of recent public
attempts to control or
take over the administrative function
shows that they were a
result of frustration and impulse rather
than of design.
Analysis of the take-over or demonstration
type of participation indicates that, while it has obvious
short-term value
because jit does elicit prompt institutional
response, it is,
in the long run, self-defeating because it
produces only

fragmentary change.

The evidence indicates that the struc-

tures will remain unchanged until there is participation
in

policy-making
The next two criteria are concerned with power and

with control.
it

Griffiths’ conception of power suggests that

(power) involves moving others to act and tells us that

it is sought in order to control the decision-making pro-

cess.

30

Tnus

,

we are presented with a dualistic conception;

both parts need attention.
Criterion No. 2:

Appropriate concepts will allow

a

redistribution of decision-making power so that these inter ests without power may share it

.

A major task of this criterion is to assure that the

concepts to be selected do allow

a

sharing of decision-making

^Griffiths, "Administration
p.

130

.

as Decision Makirig,"

32

power.

The importance of this restriction
has been extensively documented earlier. 31 The idea of
using the redistri-

bution of power as

a

means to redirect conflicting demands

for power into productive rather than
destructive channels
is basic to the study’s major assumption.

This concept is fully supported by our value
system.
In fact, Salz claims that participation is really
"our heri-

tage of Self-Determinism"; 32 it depends, by
definition, on

a

redistribution of power.
The literature fully supports the appropriateness of

this criterion to the realities of the times.
ture, too, has been fully examined earlier;

That litera-

it seems,

there-

fore, unnecessary to review it again. 33

Criterion No.

3:

Appropriate concepts will allow

the sharing of control to be clearly defined and will provide
a

system of checks and balances to prevent any person or

group from acquiring absolute newer

.

The desire for control may, as Griffiths claims, 3 ^

be why people or groups seek power, but when power is dis-

tributed among participants control of the decision-making
process does not necessarily distribute with it.
-^See supra Chapter I, "Significance of the Problem"
and "Review of the Related Research," pp 7~13*
,

.

-^Salz, "Local Control vs. Professionalism,"
3-^See

supra

,

34 Griffiths,

pp

.

10 - 13

p.

332.

*

"Administration as Decision Making."

33

Control by ibs nature, however, must rest somewhere
and, if the process is to be understood,
then the sharing of

control must be clearly spelled out and the locus of
control
identified.
interest,;

all.

35

It will rest with some participant, group, or

it cannot be distributed and equally shared among

This characteristic does not deny real power to the

participating community, though, any more than the control
of an executive veto denies power to the legislature.

How-

ever, it does require that the controlling person or group

must clearly hold

a

minority position before the other power-

holders can prevail.

This is as it should be in terms of

our American heritage.

No person or group can hold absolute

power
The sharing of power without locating control and

establishing clearly determined checks and balances would be
to encourage organizational dysfunction.

The problem of

regulating the decision-making process, if the criterion for
control were simply cooperation among participants

impossible.

It is necessary,

,

would be

therefore, to include the

placement of control in the consciously formed structures of

any plan for power-sharing and to provide checks and balances
to prevent absolutism.

36

35 An exception being majority rule and even here it
is apt to rest with a few influential individuals or groups.
.

(

^Chadwick J. Haberstroh, "Organizational Design and
Sys terns Analysis," in Handbook of Organizations ed. by
Rand McNally and Co., 1965)# PP»
James G. March (Chicago:
1171 - 1172
,

.
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The idea of shared power and delegated control is so

basic to our American processes, in general, and specifically
to our basic demand for orderliness, that this criterion has
to be judged consonant with our value system.

plements the realities of our times.

It also com-

The controversies which

develop over control today are predicated on who has control,
not on its being identified and located.

The controversies

as well as the possible solutions demand that we have the

ability to define the locus of control.
Criterion No.

Appropriate concepts will allow

I4,:

that all factions and interests in

a

community be afforded

proportional representation on decision-making boards or
committees

.

One fact that emerges from analyses of community-

institutional conflicts

is

that representation on policy-

making, power-wielding boards or committees is generally not

representative.

A look at school

board membership in Massa-

chusetts, especially in cities where members are elected at
large, will show that the majority of members are middleclass, white-collar people.

not middle class.

The majority of our society is

School committee members who are them-

selves members of minority groups or who are blue-collar

workers are not in proportion to the number of people in our
-society who are so classified.

To whatever degree these

groups are under-represented or are not represented, they
are power-denied or powerless; and they, as

a

result, tend

35

to be hostile to the institution and to its programs

Horton and Thompson's study was concerned with raising money for schools.

Their data suggest that the unrepre-

sented blocs of voters vote against such things as bond
issues and school budgets, not because they are against the

question but because they feel cut off and alienated from
the decision-making process.

Their vote, then, is

protest rather than an expression of opinion.

a

form of

The study sug-

gests that, if the participatory process is to be viable,
then these large blocs of the public must be represented
5O

fairly and actually share the decision-making power.
Theobald also recognizes the failure of our democratic process to be truly representative.

He feels that the

groups that have not to date contributed effectively to the
success of our society because of unequal representation are

now going to be most interested in change and in participating in formulating its direction.

Because all the poor, all

the minorities, and all the powerless see education as a

means to status and success, he feels that they are
tial source of support rather than

resistance.
.

.

teri on

a

poten-

a

continuing source of

His hypothesis supports the need for this cri-

39

37 j. e. Horten and W. E. Thompson, "Powerlessness and
Political Negativism," American Journal of Sociology LXVII
,

-11962),

lj.85-ij.93.

‘

38 Ibid.

^Theobald, "The Implications of American Physical
Abundance," p

.

16

36

The idea of equal representation is
.our

democratic form of government.

supported by, in fact is

a

It is,

a

basic tenet of

thsrefore, strongly

part of, our American value system.

The political realities have caused many elected boards to

become unrepresentative of many segments and groups in our
society.

These groups are no longer content to be powerless

and are demanding to be involved meaningfully.

Their demands

make this criterion appropriate to the needs of the 1970’s.

Criterion No.

S'

Appropriate concepts will allow

for re view, a nd eval ua tion of decisions made

.

Simon tells us that "all decision-making is

8

matter

of compromise, never more than the best set of alternatives
to advance toward

a

goal or purpose."^

f
compromise or the implementation
of

a

0

The adoption of a

decision will have an

effect of some kind on the organization.

It is essential

that the effect which results from the compromise or decision

be evaluated in terms of goals and/or objectives so that that

evidence might be reinserted into the decision-making process
in order that the compromise or decision be sustained or

modified.

The review and evaluation process provides assur-

ance that the decisions will be appropriate to the needs that

prompted their being made.

York:

4°Herbert A. Simon, Admini s trative Behavio r (New
The Free Press, 1957 )7"”p 6
•

^Ibid

.

,

pp. 228-234.
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Summary
In order that the participatory model to be developed

be appropriate to the needs of the 1970’s and be consonant

with our basic American values, criteria for the selection
of organizational and social-psychological concepts needed
to be formulated.

American values center on active involvement, an
open world view, a rationa.1 orientation, orderliness, universalism, horizontal emphasis, individuality, and future time

orientation
Five criteria were developed in concert with the

value system outlined and the current social positions and

postures described.

The criteria restrict participation to

the policy-making function of administration; provide that
the redistribution of power include those interests normally

not included; allow that the locus of control be defined and
that checks and balances be provided to prevent absolutism;

assure representation to groups not now represented; and,
lastly, provide for the review and evaluation of decisions

made.

i
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CHAPTER

III

SELECTION AND ANALYSIS OP CONCEPTS
Overview of the Chapter
It is the purpose of this chapter to select from the

literature and to analyze critically certain key concepts
that will guide the design of an appropriate participatory

structure and provide the conceptual substance that will

allow its construction.
Three major concepts have been identified.

power, participation, and decision-making.

They are

These concepts

need clarification and careful analysis for they have meant
different things over time and still have different meanings
to different people.

In order to clarify their definitions, they will be

examined individually in terms of their historical, their
modern, and their functional meanings.

Once this is done,

the functional meaning selected will be considered to be the

correct definition for purposes of model design.
The functional meanings of these three major concepts

are important for they, collectively, will serve as the skele-

ton or framework for the participatory model to be developed.

^Pollowing the analysis of the three major concepts,
the organizational literature will be searched for supplemental.
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key concepts.

1

They will be used to complete the skeleton

suggested above.
The three major concepts will prescribe the metes

and bounds of the participatory model and its design.

The

key organizational concepts will become the stuff and substance of the structure and will provide it with its working

parts and its procedures.
These organi za.tional concepts will be measured

against the criteria developed to assure that they are in

accord with our values and our needs.
will not be selected.

If they are not, they

If they are, but seem to need defense,

they will be defended.
In any area as broad, complex, and many-dimensioned
as this, anyone hoping to explore it is required to choose

what parts or pieces of the whole he will examine.

These

selections will be, in the final analysis, biased and arbitrary to some degree and, consequently, subject to challenge.
The organizational concepts should be free of the
onus of extreme bias for two reasons:

sary

2

(1)

selection is neces-

and (2) the major concepts derived from the basic assump-

tions will guide their selection.

Also, they will be measured

_Social-psychological literature will be examined also
but most organizational concepts being considered will have
social, psychological, or social-psychological bases and/or
orientations
p

The only alternative would be to try to work with a
Pi ethora of varied, often contradictory, unrelated, and sometimes inconsequential ideas.
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ths

sgt

of*

criteria that reflect our values and our

current political and social realities.

Thus, their selection

will be predicated on the basic assumptions of, and will be

appropriate to, the 3tudy that required that

a

selection be

made

Major Concepts
_ Any objective review of this area of research would

probably cnallenge the distinction given to power, participation, and decision-making.
8s

Why are these concepts classified

"major" when, in fact, some of those to be called "key

organizational" would, by some standards, be judged more
important?
The answer lies in the nature of the investigation.
As indicated earlier, these three ingredients are at the

heart of the difficulties being encountered as the public
It has been assumed

interacts with its school institution.

that the public perception of these concepts has changed

appreciably over the past fifty years, while institutional
perceptions and the resulting policies and philosophies have

changed very little.

The basic premise of this study is that

because of this institutional inertia

a

polarization of pub-

lic and institutional expectations and positions has occurred.
--This

polarization is the cause of much of our discontent and

frustration.

Because the three concepts are presumed to be

at the core of the problem, they are considered "major"

ingredients in its examination.

Each of the major concepts will be considered from
three orientations:
1900?

(2)

(1)

What did this concept mean around

What is its popular or modern meaning?

(

3

)

What

is its real or functional meaning for today’s questions?

Power

.

Parsons, among others, feels that power holds

first place in the hierarchy of organizational ingredients.
He claims that it is the central ingredient for the attain-

ment of organizational goals.

3

Bierstadt agrees:

’’Power

stands behind every association and sustains its structure.

Without power there is no organization and without power
there is no order.

Griffiths’ position is more restrained, but he does
not demean the importance of power.

even though there is sometimes

exercised it remains

a

a

His position is that

question of why power is

fact that:

power is a function of decisions made
... A person,
therefore, has power to the extent that he makes decisions which:
Affect the course of action of an enterprise to
1.
a greater degree than do decisions made by others in the
enterprise.
^
Influence other decisions.
2.
.

-^Talcott Parsons, as quoted in Daniel E. Griffiths,
Administrative Theory (New York: Appleton-Century-Crof ts

Inc

.

,

”1959)

,

pT 85

^Robert Bierstdat, as quoted in ibid
^Griffiths, Administrative Theory

,

.

pp

,

p. 86.

.

86-87*

These evaluations complement Hunter’s definition

which was cited earlier^ and which is also quoted by Griffiths.

Hunter says that "power [describes] the acts of men

going about the business of moving other men to act.

.

.

.

Power is sought so as to control the decision-making process

.

In combination, these definitions are an appropriate

and functional meaning of power.

Around the turn of the century, this essential
ingredient for organizational effectiveness was considered
to be an evil thing.

Most assessments of pov er and opinions
f

about the holders -of -power were negative.

Lord Acton’s

aphorism, "power tends to corrupt and absolute power corrupt

absolutely," was widely acknowledged as

a

Rogow and

truism.

Lasswell tell us that, even today, many liberals are deeply

convinced that Acton was and still

is correct.

8

It seems to be generally agreed that, historically,

"Power was bad.

power was equated wioh evil.
power had

a

Wielders of

tendency to use it for selfish gains."

9

State-

ments and declarations like these are common in descriptions
^See Chapter I, supra

— ^Plovd

p. 86.

"

,

pp

.

5 - 6.

Hunter in Griffiths. Administrative Theory,

®Anold A. Rogow and Harold D. Lasswell, Power. Cor _juption and Rectitude (Englewood Cliffs, N.J.: PrenticeHall, Inc., 1963 J, p. 5&. They disagree with this opinion.
^Ralph M. Kimbrough, Political Power and Education
Rand McNally and Co., 19614.1 p. ?•
(Chicago:
,

k3

or analyses of power during the period around 1900.

Today the pendulum seems to have swung to the other
extreme.

The cries for power and the resistance to sharing

of power held suggest that it is something to be prized.

Perhaps this change is

result of our ’’rational rather than

a

traditional” value orientation, for we have seen what power
yields.

Whatever the cause, the reversal appears to be

a

fact

Rogow and Lasswell, further in their discussion,
take the position that, contrary to the (supposed) position
of ’’many liberals and democrats,” the relationship between

Acton’s principle and institutional behavior is inverse.
Their thesis is that power is an institutional good and that

successful institutions use power wisely and well to benefit
,

man, rather than to abuse him.

10

Power is, of course, available for U3e or abuse
It appears, how-

depending on the orientation of the holder.

ever, that today we no longer see it as inherently evil.

We

seem to agree that it is "an element essential to the human
11

group

.

It is neither good nor bad in itself but is evalu-

ated in the light of the consequences which flow from its use
Decision-making;

.

’’Decision-making

.

.

.

choosing one

course of action rather than another, [or] finding an appro-

priate .solution to

tude

,

a

new problem posed by exchanging world.

10 Rogow and Lasswell, Power. Corruption and Recti p. 56*
^-^-Kimbrough

,

Political Power and Education

,

p.

7.

kk

...”

This compound definition would serve adequately

either in 1900 or in 1970.

The degree of importance and

sophistication which attend its meaning at these different
periods of time, however, is extreme!
In 1900 decision-making received little or no atten-

tion; today little else in organizational theory receives as

much.

Cyret

et

al

.

support the importance of this concept

for today as they continue their definition:

’’.[Decision-

making] is commonly asserted to be the heart of executive

activity in business.”

13

By contrast, in 1900 it had not

even been conceptually identified.

Decision-making seems to have been defined as an
organizational entity or function only quite recently.

Most

authorities, when they do research concerning it, go no
further back than Barnard’s classic
in

1938.^

i-zork

which was published

The indices of a sample or organizational and

administrative references with earlier copyrights do not
list it as a category.

Today, decision-making will likely

be found in the index of every organizational or administrative work.

It is, moreover, a major topic in most books

12 Richard M. Cyret, Herbert A. Simon, and Donald B.
Trow, ’’Observations of a Business Decision,” in Some The ories
—
— of Organization ed. by Albert H. Rubens tein and Chadwick J.
Dorsey Press, Inc., I960),
111.:
Haberstfr oil '’[Homewood
p. 4 58
,

,

I

.

.

—13lbid.

Barnard, The Function s of the Execut ive
Harvard University Press, 1938).

^Chester
(Cambridge;

J.

concerned with this ares of research.
This drastic shift in attention suggests that, since
its identification, it has steadily and rapidly gained sta-

ture as a vital and essential organizational concept.

Griffiths calls it administration’s ’’central function.

ing."
a

Simon uses it as if "it were synonymous with manag-

Miller and Starr say, "The executive is

doer."

15

a

decider not

These expressions indicate the place this con-

cept holds in organizational theory today.
At the turn of the century, the making of decisions

was done in the mode of the businessman.

It was something

that occurred during, or developed from, the administrative

process.

Educational administration was patterned after the

business model in 1900 because the great force in the country at that time was industrialization.

The prestige which

surrounded the industrial processes influenced nearly all
aspects of our society--eaucstion more strongly than most
16

others
As a result of that influence, the elements which

guided the decisions of 1900 were based on the economy and

efficiency criteria of the businessman.

^All

There was no

"Decision-making," in
Administration ed. by
Educational
Behavioral Science and
Daniel E. Griffiths, p. 199.
in William R. Dill,

,

^Raymond

E. Callahan and H. Warren Britton,

"His-

torical Change in the Role of the Man in the Organization:
1865-1950," in ibid
pp 76-77.
.

,

.

decision-making process, in the modern sense, it being
simple question of choosing white over black.

a

If shades of

grey did develop, the decision was determined by the degree
of economy or of efficiency which one course of action
17
seemed to hold over another.
It is safe to say that any modern definition of

decision-making would have served adequately in 1900 if

definition had been required.
was then the same activity.

Making decisions is

no’w

a

and

Today, however, we recognize

its complexity and its place in organizational theory.
As

a

result of the prominence decision-making has

enjoyed and continues to enjoy,
is not to be found.

a

single functional meaning

The scholarly attention it has received

has caused many schools of thought and theories of decision-

making to be developed.

Therefore, if one would identify his

functional definition today, he must choose among the alternatives which have developed.

Decision-making in an authori-

tarian, bureaucratic framework is obviously not the same

process as decision-making in

a

democratic open-system situ-

One must choose his frame of reference as

ation.

a

first

step toward defining his functional meaning for decision-

making

.

The school institution classically has been struc-

tured as

a

closed system-^one that does not interact with or

relate to its environment.
17 Ibid.

This orientation has caused both

U7

the exclusion of the public and the institutional
inertia
,

described earlier.

The basic assumption of this study pro-

poses that this type of structure is not adequate to
the

needs of the 1970’s.

The functional meaning of decision-

making, therefore, will be oriented to the open-system type
of organization.

By definition, "an open system is related

to and exchanges matter with its environment." 18

Decision-making in this open-system context will
have to depend on inputs and outputs from and to the com-

munity served.

Participation in the process by the publics

concerned is, therefore, required; thus, the democratic
model for decision-making is indicated.

Griffiths completes this functional definition of
decision-making, which seems most appropriate to the needs
of this study, when he says that decision-making is not the

"function of the chief executive officer.

Rather it is the

assumption that it is the function of the executive to see
to it that the decision process proceeds in an effective

manner

„20

Participation

.

If any concept is basic to this

study, it is participation.

Two key assumptions that were

made at the outset suggested that (1) the public has

^Griffiths, "Nature and Meaning of Theory,"
^Griffiths, Administrative Theory

^ Ibid
is to be

a

.

,

p. 73.

,

p.

a

right

p. 116.

73*

As indicated above, the "process"

democratic one.

to participate in the decision-making function of its
schools

end (2) the concept of participation needs redefining in
terms appropriate to the 1970
lem

's.

The "Statement of the Prob-

postulates that the inadequacy or inappropriateness

inferred by those assumptions

is

basic to the public-insti-

tutional difficulties abroad in education today.

The purpose

of the study is to redefine participation and its structures
so that a constructive method or means of participation can

replace the current procedure which appears to be increasingly inadequate and inappropriate.

Before 1900 school administration per se was virtu-

ally unknown; but the position of school superintendent was
slowly emerging, even if in an unplanned and random manner.
At this time the superintendent’s sole function was to serve
as the pedagogical snd curricular expert for the schools.

They--the superintendent s- -were few in number.

In the period

before 1900 there was no leadership role in the usual or
21

organizational sense for

a

superintendent to perform.

After 1900 the number of superintendents began to
increase rapidly.

The increase indicated the growing inter-

est in, and need for, professional administrators.

This

increase marks the beginning of school administration and
E. Callahan and Raymond E. Button, "Historical Change of the Role of the Man in the Organization:
186^-1950," in Sixty -t hird Yearbook NSSE ed. by Griffiths,

^Raymond

,

pp. 73-80.

organization as we know the institution today.
A

strong influence at this early stage was Frederick

Taylor’s "system of scientific management."

This influence.

plus the general prestige of industrial successes, mentioned
in the last section, caused the emerging emphasis in school

administration to shift away from pedagogy and to turn toward
business- type management.

Initially, then, school adminis-

tration was keyed to economy and efficiency. 2 J
Neither the pre-1900 nor the post-1900 period pro-

vided any interest in or framework for public participation.
Pre-1900 the school board hired and fired and made whatever

decisions needed to be made in an authoritarian manner.

The

superintendent advised on matters of pedagogy and little
else.

Post-1900 the same relationship existed with the excep-

tion that now the superintendent, who was still expected to

counsel in pedagogy, was also expected to manage the school’s
214-

business affairs efficiently.
still the lay board.

The decision-making body was

Public participation was limited to

the democratic processes.

25

This nonpartic ipa tory model of 1900 has pretty much

survived intact to the present day.

^ Ibid
2^-Re

.

It is, as has been

»

PP* 80-89.

Taylor's system.

^Callahan and Button, "Historical Change

of the Role
Demo-,

chap,
l865
of Man in the Organization:
cratic processes include such activities as voting, petitioning, influencing, etc.
_ 1950,"

iv

.

5o

cs16d

,

no longer a satisfactory set of procedures and it

is under attack nationwide.

The modern meaning of participation is control.

There is

a

continuum of meaning here which ranges from the

idea of control by a dynamic and truly representative appli-

cation of the democratic process to control by take-over.
There seems to be little doubt, however, that people today

who speak of participating are really talking about control-

ling--^ some degree.
The relationship between the amount of influence and

representation one enjoys today and his place on the demandfor-control continuum is inverse.

Thus, the powerless in

our society are most extreme in their demand for control and
the influential and overly represented least extreme.
is as

This

would be expected.
The literature supports the foregoing analysis and

the meaning for participation which it proposes.

Today,

people in our society who ask to "participate" are really
asking, in some degree, to control the schools.

27

It is a thesis of this paper that neither the histor-

ical nor the modern meaning for participation is viable.

In

fact, either position sustained into the 1970’s would prob-

ably destroy the school institution.

One position would

^This meaning has been inferred from
literature

.

27 See Chapter I.

the current

5i

exacerbate the other to

a

point where accommodation would be

impossible

Ha-old Howe, speaking at the annual conference of
the National Committee for the Support of the Public Schools
in 1968, addressed himself the theme of the conference, "The

Struggle for Power in the Public Schools," this way:
If there is one great truth that is coming through to
education now--it is this: The people of the ghetto-the poor and the powerless are demanding and must have
involvement in our schools. And a second important

truth is that parent, community, teacher, and student
involvement cannot be achieved without some transfer of
power, some award of discretion about how the funds for
public education shall be put to use.^8
Mr. Howe, therein, suggests the basis for functional

meaning for participation and supports the definition given
.

which requires

a

sharing of decision-making power.

29

Functionally, then, participation must be seen as

a

sharing of both power and discretion, for and about, decisionmaking.

As suggested in the section on decision-making, this

process should occur within an open-systems framework.

Participation is no panacea.

The literature suggests

that there are problems of involvement, motivation, and the

proper degree of structuring which is required.

Dill cites

as an example the fact that some invitations to participate

^Harold Howe, "Respect, Engagement, Responsibility,"
Struggle
for Pow er in the Public Schools Proceedings of
The
Conference NCSPS (Washington, D.C.: NCSPS,
Annual
Sixth
the
1968), p. 69.
,

29 S ee supra

,

p

.

8
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will be seen, ’’correctly or incorrectly, as false
invitations
to come in and discuss decisions which have already
been

made.”

He warns that unstructured procedures give people

some chance to participate but hold less promise of success

than do those that are structured to give central direction
and order to the process.

Lastly, he cautions that the

’’opportunity to participate in decision-making is not as

highly prized" as we first believed. 31
These reservations are in order; it would be naive
in the extreme to suppose that a rebellious public will be

instantly content when it is given

a

chance to share with the

institution’s responsibility and authority.

The evidence is

fully in support, however, of the value that properly structured participation has not only for effective decision-

making but in what is even more important- -the successful
implementation of decisions made.

32

Key Organizational Concept s
The selection of concepts to complete the skeleton

formed by the ideas of power, decision-making, and partici-

pation is not an easy task.
- 3^Dill,

-^ Ibid

.

"Decision-making," p.
,

2 li|

p. 215.

3 2 Goodwin

Insigh t s

Issues and
Watson, Social Psychology:
Co".
19514.)
p. 4T44 8n ^
J. B. Lippincott
(New York:
,

Dill, decision-making," p. 214.

,
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Of organization theory it has been said that the
number of weighty books on the subject is growing even
faster than the number of ideas. It has also been said
that organization theory is very much like the Tower of
Babel built by contributions from many people having
points of view so different that they seem hardly to
speak the same language.-^

The quotation, from the preface of Learned and

Sproat’s survey of the field, indicates the nature of the

difficulty.

There is contradiction and quarreling among the

theorists.

Schools of organizational thought are often anti-

thetical, being based upon contradictory postulates

.

There seems to be no one better or best school to

work within.

The concepts which follow, therefore, have

been chosen from among all those available, regardless of
their orientation.

The rationale of this randomness of

choice was that, if

a

concept complemented the framework

already developed and if it would contribute to achieving
the study’s goals, then it was a needed part.
The model to be developed will clearly be an eclectic

one.

Only the formal structure for participation will be of

concern, for only the people, the problems, and the forces

actually acting within an organization can create the inforThus, the informal structure can develop only

mal structure.

after the formal structure is put into service.

It would be

possible to hypothesize its form and its effect but that task,
Learned and Audrey T. Sproat, Org a niza tion T he ory and Policy (Homewood, 111.: Richard D. Irwin,
Inc., 1956 )T P v
34-For example, bureaucratic vs. open systems theory.

^Edmund
•

p.
*
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because of its magnitude and because of its presumptive
nature, is beyond the scope of this study.

For these reasons

such topics as Role Theory and Group Dynamics will be con-

sidered only as validating or supporting concepts.
A final qualification of the work ahead is that only

the functional meaning of these ideas will be presented.

concepts will contribute to the development of
tory structure for today.

a

The

participa-

Thus, the only meaning which is

required is the one which defines their individual function
in terms of the purpose for which they will be used.

The two main organizational types --bureaucratic and

open-systems--will supply the concepts to the study.
contributions will be treated separately.

Their

All concepts will

meet the five criteria for appropriateness developed in Chapter II.

They were (1) restriction of participation to policy-

making, (2) redistribution of power, (3) identification of
the locus of control and the provisions for checks and bal-

ances to prevent absolutism, (4) assurance of representation
to minorities and interests not now represented, and (5) pro-

vision for review and evaluation.
Open-Systems Concepts

Katz and Kahn have worked to apply open-system theory

—_to

human organizations.

Their excellent book provides

prehensive overview of the theory and its possible

a

com-

55

®-PP^- i ^ ^ t i

ons

The theory, originally concerned only with

.

living organisms and their environments, has gradually been

expanded and broadened so that it row has application to
"any dynamic, recurring process, any patterned sequence of

events

.

Open systems are those that, in

cyclical manner,

a

exchange information, energy, materials, etc., with the
environment.

The exchange occurs in such

equilibrium is maintained.

basically three:

a

fashion that an

The processes of exchange are

input, transformation, and output.

A simple

37

biological example of an open system would

be a growing plant.

The plant inputs energy, carbon dioxide,

and minerals and outputs sugar, oxygen, and organic fibre.
The transforming within the plant is

a

continuing process

which goes on concurrently with input and output.
processes are not sequential.

The three

Application of this concept

to organizations which interact with their clientele has

obvious appeal.
The theory, elaborated and extended in order that it

serve complex organizational purposes, has the following

characteristics according to Griffiths:
1.

2.

Open systems exchange energy with their steady states
Open systems tend to maintain themselves in steady
states
.

-^Daniel Katz and Robert L. Kahn, The Social Psychol J'ohn Wiley & Sons, Inc.,
of O rganizations (New York:
19

FT7
3 6 Ibid.

,

p.

452

.

3?lbid

.

,

p

.

453
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3.
ll-*

5.
6.
7.

Open systems are self -regulating
°P en systems display equif inality; that is, identical results can be obtained from different initial
conditions
Op^n systems maintain their steady states partly
through the dynamic interplay of subsystems.
Open systems maintain steady states partly through
feedback processes.
Open systems display progressive segregation; that
is, subordinate systems gain degrees of independence
Three elements of open-systems theory seem to have

^exceptional relevance for the purposes of the paper:

feed-

back, equilibrium, and self -regulat i on or coordination.
Each of these will be examined in detail.

Feedback is essentially communication.

Communica-

tion, however, is such an overused and misused term that it
is no longer adequate

to any but the most general of tasks.

Its meaning has become so gross and so poorly defined that
its only referent is

a

exchange among people.

vague, broad notion of information

Feedback, as communication, is much

more purposeful and rigorous than that.

It is necessary,

however, to explore some of the general ideas of communication prior to defining feedback in order that its meaning
and function be clearly understood.
In its simplest form communication can be said to

have three dimensions:

transmission, reception
OQ

hension, and acceptance or rejection.

and compre-

It i3 apparent that

116
of Theory," pp
verbatim.
The quotation is not
117.
39Rensis Likert, New Pat t erns of M a nagement (New
York: McGraw-Hill Co., Inc., 19oTT"i p"*

^Griffiths, "Nature and Meaning

.
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this conception is too limited for use here for it defines

only

a

one-way process.

be totally inadequate.

In an open-system design this would
The idea of feedback involves

two-

a

way exchange that is fluid and unencumbered.
Blau and Scott tell us that "the free flow of communication contributes to problem solving.

They go on to

identify the three ways that communication contributes to
dec i s i on-making

First, social support relieves the anxieties engendered

by decision-making.
Second, communication processes
provide an error-correction mec h anism
Third, the
competition for respect that occurs in the course of dis.

.

.

.

.

.

.

cussing problems furnishes incentives for making good
suggestions
Tnese three aspects of communication are the essential ingre-

dients of the feedback concept.

Much of the literature on such organizational chestnuts as "span of control" and "tall" vs. "flat" structures
suggests that any reduction in communicational restrictions
or in the number of communication levels would appreciably

improve the effectiveness of the communication process

.

An

interesting study by Guetzkow and Simon challenges the validity of that assumption.

Their data suggest that any assump-

tion that a direct relationship exists between "effective
I

“functioning and freedom in communication is unwarranted."

^

2

^°Pe ter M. Blau and W. Richard, Scott , Formal Organi
Chandler
A Com parative App r oach (San Francisco!
zations!
1962
Publishing Co
p
,

"

.

U^Ibid

.

,

)

,

.

pp. 2[j.2-243*

A. Simon in S_ome Theoand Habers orov/, ‘Tr277.
tern
Rubens
by
ed.
ries of Organization,

^Harold Guetzkow and Herbert
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Their study stripped three basic organizational

designs for communication of the many complicating factors

which are present in real organizations and then compared
them for effectiveness.

k3

The results of the study confirm

their hypothesis that the type of communication design

affects the ability to organize for communication but not
the effectiveness of communication.

structure for communication,

a

Thus, given no prepared

group or an organization

would be more or less handicapped in setting one up, depending on the design being used.

Once the organization was

structured, the design would not, according to Guetzkow and
Simon, appreciably affect the efficiency of the process.

i|4

It seems safe to assume, therefore, that feedback as
a

means to maintain dynamic equilibrium will depend less on

the structural design of the model than on porson-to-person,

group-to-group

organization-to-group, etc., relationships;

,

on error-correcting mechanisms;

or on "competition for

respect
three designs were "all-channel, wheel, and
circle." These involve all-to-all, all-to-one and one-toall , and to-and-f rom-lef t and to-and-f rom-right communication
p. 263
relationships, respectively. Ibid

^The

.

^ Ibid

,

,

.

pp. 259-277*

^ 'Blau and Scott, Formal Organization s, pp 2l|.2-2lj.3.
This paragraph assumes an open-system orientation. Blau and
Scott find that hierarchical structures are dysfunctional
for decision-making because they encourage fear of seeming
stupid" or "not getting credit" if one "communicates witnin
a hierarchy.
.
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Lonsdale provides the following functional definition:

"Feedback is the process through which the organiza-

tion learn-:

it is the input from the environment to the

system telling it how it is doing as

a

result of its output

to the environment."^

The individuals or the groups who have decision-

making responsibilities must serve as the "sensors" or interpreters of and for the process.

The feedback which is not

one-directxonal , as its name suggests, depends on the sensitivity of these sensors for its effective functioning.

Pfiffner and Sherwood, as quoted by Lonsdale, provide

a

descriptive definition of feedback.
In its simplest form, feedback is the kind of communication an actor receives from a live audience.
Essential to feedback is the notion that the flow of
information is actually having an effect on behavior.
This is why the term loop is frequently associated with
feedback. This circular pattern involves the flow of
information to the point of action, a flow back to the
point of decision with information on the action, and
then a return to the point of action with new information and perhaps instructions. A primary element in
this process is the sensory organ, the. instrument
through which information is obtained.^'
.

.

.

^Richard C. Lonsdale, "Maintaining the Organization
Equilibrium," in Behavioral Science and Educational
Dynamic
in
Administration ed. by Griffiths, p. 173»
,

Sensory
47pfiffner and Sherwood in ibid. p. i|.6
who
groups
or
individuals
the
as
organs are defined above
here
important
Also
responsibilities.
have dec i s 1 on-raaking
or
mechanism
feedback
good
A
is the idea of reaction time.
time.
reaction
short
structure will provide a
,

.
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Equilibrium.

The type of organizational balance

that this term suggests will vary with the type of
structure.
In bureaucratic structures equilibrium is sustained by
rigid

controls tnat maintain fixed relationships between the institution and its public.

In open systems, equilibrium is main-

tained by an interplay of forces acting freely within the
system.

The latter condition is the one of concern here.

Carlson's work on categorizing and classifying organizations tells us that, because of the type of organization
the public school is, it would require that special atten-

tion be paid to equilibrium-maintaining devices.

Carlson's typology depends upon the application of
two criteria:

whether the client can control his parti-

(1)

cipation in the organization and (2) whether the organization has control over admission to the organization.
In Type

I

li

o

there is organizational control over admis-

sion and client control over participation.

versity is an example given.

A

private uni-

In Type II there is no organ-

izational control over admission, but there is client control
An example given is the state university

over participation.

whose charter requires it to accept all who are seventeen and
wish to enroll.

Type III has organizational control over

^Richard 0. Carlson, "Environmental Constraints and
The Public School and Its CliOrganizational Consequences:
Educational Administratio n,
and
ence
Sci
Behavioral
ents," in
262-2
7
6^
ed. by Griffiths, pp
.

^ 9 Ibid.
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admission but no client control over participation.
are very

rare— an example would be

includes the public schools.

the U.S. Army.

They
Type IV

Here there is no organizational

control over admission and no client control over participation.

50

Perhaps a better word than "participation" in this

context would be "attendance."

Carlson’s discussion of Type IV organizations includes
the following ideas which are basic to understanding the need

for including the concept of equilibrium in this analysis.

Some of the school's clients have no desire for, or do not

approve of, the service the schools render but they still
have to attend them.

Therefore, there is

a

potential for

problems involving such things as parental and staff attitudes and public support.

Because this type of organization does not have to
compete for its clients but does have to deal with them on

daily basis, there is

a

continuing invitation to friction.

a

51

The circumstance of forced involvement with unselected cli-

ents almost guarantees that adaptation will have to occur.
The two circumstances, unique to Type IV organiza-

tions, just discussed, provide examples of the kinds of dif-

ficulties which are

^ Ibid

.

,

pp

a

.

continuing part of the insti tut ional265 _ 266.

it was proposed that it might be well to
expense ration in cash and let
per-pupil
their
give parents
they could purchase for
education
"best"
them shop for the
their children.

^Recently,
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public interaction matrix.

They testify to the special need

for providing equilibrium-sustaining or -maintaining devices
for Type IV organizations. 62

Some provision must be made to assure the organiza-

tion’s ability to continue its function.

It is also essen-

tial that the resolutions of the difficulties and adapta-

tions, which are

a

natural concomitant of Type IV organiza-

tions, be given direction and perspective.

Appropriate

equilibrium promoting structures will provide for these
necessities
Lonsdale’s perception of equilibrium is oriented

toward

a

system in action.

He proposes "maintaining the

organization in dynamic equilibrium."

53

The qualification

"dynamic" is important for our commitment is to

a

viable

There can be no type of equilibrium

open-systems construct.

possible in such

a

framework other than

a

dynamic one.

Maintaining dynamic equilibrium in an open system

without devices to maintain and stabilize it would be like
machine running wild.

It would have

a

neither direction nor

„
purpose and would eventually destroy itself.

54

Analogous to the nature of this concept is the "biological process of homeostasis

.

.

.

[the] self -regulating

52carlson, "Environmental Constraints and OrganizaConsequences,"
tional
pp 266 - 276
.

.

^Lonsdale, "Maintaining the Organization
Equilibrium," p.
5^-ibi d

.

,

llj.2

p.

171

•

in Dynamic

63

property of a living process.
'

rather than

a

closed system."

It is a dynamic

state, an open

dd

Examples given were the

maintaining of constant body temperature by sugar consumption
and perspiration, the maintenance of blood levels through

coagulation, etc.^

The analogy is a fair one for in many

ways the human body can be classified as

a

Type IV organiza-

tion and an open system.
It is apparent that feedback is essential to the

maintenance of equilibrium.

Without the two-way flow of

information and reaction, adjustment and adaptation to the
forces and wishes of the environment would be impossible. 57
The creation of the participatory structure is predi-

cated on the belief that the school institution needs to

maintain its equilibrium with its environment and to do it
in a dynamic manner.

This equilibrium is "a matter of pro-

portions between the elements, but it is ultimately and

basically an equilibrium between the system and the total
situation external to it."

58

As elements or conditions in

the environment change, compensating changes need to occur

in the institution and vice versa.

5^ Ibid

.

,

p

.

-5 6 Ibid.

59

172
-

-5 7 Ib_id.

Barnard, "A Theory of Cooperation and
Organization, " in Some Theories of Organization ed. by Ruben
stein and Habers troh,~~p. 82.”

^Chester

I.

,

^ 9 Ibid.
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Coordination

Coordination is

.

a

concept so basic to

any organizational function that its proposed examination
seem extraneous.

The literature, however, indicates

that that position would be an oversimplification.

While

coordination within bureaucratic structures is simply

a

func-

tion of the organizational scheme, it is an entirely different matter in open-systems structures.

Because of the impli-

cations of the differences, it will be fully analyzed.

Learned and Sproat detail three ways that coordination can be accomplished.
60
commi ttees

They are by hierarchy, ideas, or

Coordination by hierarchy is conceptually the most
direct and most simply understood.

It relies on job special-

ization, departmental responsibility, and control--the latter

being exercised from the top downward

.

Most theorists agree

that this type of coordination is theoretically functional

but that it becomes dysfunctional in action.

People make the

difference for they basically resist "the authority-obedience
relationship, and

a

one-way downward flow of decisions, rules,

communications, and other coordinative efforts" which are
61

basic to

a

hierarchical scheme.

Coordination by ideas is

with Luthur Gulick.

a

notion that originated

He called it the "most difficult task

k°Learned and Sproat, Organization Theory and Policy
pp. 26-35.

k^Ibid.

,

pp. 26-30.

,

65

n

of leadership

62
The arrangement he envisioned was one

where the task itself would enlist from the groups or individuals involved

a

desire and a will to work together in

cooperative effort.

a

This concept has not been included in

organizational designs very often because of its difficulty,
not because of any objection to its principle.

appeal for this study.

It has great

6

Coordination by committees has been attacked by

nearly every source as being dilatory and clumsy, but it continues to be

major method whereby organizations attempt to

a

coordinate their efforts.
is

The major appeal committees have

that they offer ideal participatory opportunities that

can cause collective judgments and decisions to develop.
Thus, they enjoy wide usage in spite of their disrepute.

One area of agreement is that committees have

coordination potential.

a

6iir

high

Given the proper ingredients, most

agree that they can function efficiently and effectively.
Some of the ingredients recommended for proper functioning
are formalized committee structures; careful selection of

members; arranging for advance preparation; providing follow
up; and, perhaps most important, entrusting leadership only

to skilled chairmen.

k^In ibid

.

,

65

p. 30.

63 ibid
A good example of the effective
pp. 30-31.
use of this technique is NASA's "Man On the Moon" program.
.

6U Ibid

,

65 Ibid.
-
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Blau and Scott feel that coordination and
tion (i.e., feedback) are inversely related.

coniifiuni

ca-

They say that,

as soon as the free flow of communication is enhanced, then

agreement becomes mere difficult.

The greater the number of

ideas, of positions, and of points of view, the harder it is
to develop a consensus.

depends on

a

Thus, coordination of effort, which
66

master plan or blueprint, is obstructed.

This idea is critical to the design of the partici-

patory system because both feedback and coordination are
essential to its effective operation.

It is well to be aware

that their relationship tends to be inverse so that proper

attention can be given to their form and design.

Appropriate

participation demands that they function concurrently without
unduly restricting one another.
One design which suggests that it would provide a

proper framework in which coordination and communication
could function independently is Rensis Likert’s "Linking Pin

Function."

6 *7

This arrangement envisions

a

series of inter-

locking groups whose leaders belong to other, higher-level,

interlocking groups; whose leaders, in turn, belong to other,

higher-level, interlocking groups; etc.

The higher the other

level group becomes, the broader, more eclectic is its mem-

bership and the more all-inclusive and diversified is its

^Blau and
tive Approach

,

pp

.

Scott, Formal Organizati o ns:

A

Compara -

2i\ 2-21+3.

k^Likert , New Patterns of Management

,

p.

113.

67

jurisdiction.

Thus, communication, group-to-group

,

is

enhanced; and coordination, by ideas and by
committees, is
encouraged
This arrangement is net necessarily hierarch,

ical.

Its strongest asset, outside of the probable
resolu-

tion of the communication-coordination dilemma, is
that it

encourages "small group loyalty to serve instead of under mine over-all goals.

Bureaucratic Co ncepts
It is fair to say that most administrative organiza-

tions functioning today are basically bureaucratic in structure.

Max Weber, whose theoretical analysis of bureaucratic

principles is

classic, claims that bureaucracy is the most
efficient form of formal organization. 69 This study takes
a

the opposite position insofar as the leadership function of

administration, as defined by Lipham, is concerned.

70

This

study proposes that, in this area, open-systems organization
will best serve the institutional-public needs.

There are some elements of the bureaucratic model
/

Q

°Learned and Sproat, Organization Theory and Policy
pp. 14-15.
4q7

In Blau and Scott, Formal Organizations:
-tive Approach , p. 33*

A

,

Compara -

It
supra pp 29~30, for this distinction.
that the administrative portion of administrabe, and probably should remain, basically bureauis true because of the functional advantages
which bureaucratic structures provide organizations classified
earlier by Carlson as Type IV.

^°See
seems obvious
tion is, will
cratic. This

,

.
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that can contribute to the development of

patory structure.

a

viable "partici-

Weber enumerated five characteristics

v/hich are distinctive of bureaucracies.

One of them, the

establishment of regulations and policies to provide conti-

nuity and stability, has become so much

a

part of our social

thought as to be administratively universal. 71
Two ideas have been extracted from the remaining four
for analysis and use.

They were (1) the assignment of author-

ity and responsibility within the organization and (2) con-

trol and evaluation of the processes and procedures by tech-

nically competent and trained professionals.
Assignment of authority and responsibility

V/

.

concept of authority distinguishes it "from power,

.

eb e r

.

persuasion and from other kinds of personal influence."

.

'

s

from

72

Authority, he says, must be accepted by those groups or indi-

viduals being controlled by it as being appropriate and
proper.

This acceptance develops when all parties involved

agree on the values, goals, and purposes for which the orga-

nization and its control exists.

Weber contrasts this with

coercive authority which depends on power, charismatic authority which depends on administrative charm, and legal authority which depends on statute.

73

A classic, postulate of the bureaucratic model is

"7l£lau ana Scott, Formal Organization:
tive Approach p. 32.

A Compara

,

72

Ibid.,

t>.

27.

73 Ibid.

,

pp

.

26-32.

-

69

that authority and responsibility for

be in the same place.

a

given function must

Historically, the former could be

delegated but not the latter.

It Is the identification of

the location which is the important consideration here.

This

study’s commitment to redistribute power insists that both
be delegable.

Follett’s concept of authority as presented by Gross
suggests

a

modification of the traditional bureaucratic line-

staff assignment of authority and responsibility.

7

)

Her con-

cepts of ''cumulative responsibility" and "cross-functioning

group responsibility" ask that the compartmentalization of

functions and attendant responsibility be broken down.

Her

early request for cross-functioning with its resulting cumulative responsibility is echoed today in pleas for coordination, feedback, and integration of tasks.

Control and evalu ation.

75

The preceding section

assumed that control would rest within the locus of authority and responsibility.

Its purpose was to consider author-

ity and responsibility in terms of their logical placement
and the interrelationships that exist between them in associa

tion with the larger organizational sphere.
This section is concerned with the appropriate

Gross, "The Scientific Approach to Admin
Sci e nee and Educational Administra Behavioral
in
istration,"
tion , ed. by Griffiths, pp. ipS"— lp9
3 rtram M.

7^Ibid

70

administration of control and evaluation.

The fact that

evaluation is the agent of control is implicit in Fayol

’

descripti on

Control consists in verifying whether everything occurs
in conformity with the plan adopted, the instructions
issued and principles established.
It has for object
to point out weaknesses and errors in order to rectify
them and prevent recurrence
The pyramidal scheme for distributing authority and

control which is intrinsic to the bureaucratic model is clas-

sically

a

top- to-bot tom hierarchical structure.

Because of

the bureaucratic emphasis on specialization and departmental-

ization, this pyramidal structure tends to provide technically

trained and technically competent people for positions of

authority in each administrative jurisdiction.
ance is

a

77

This assur-

key concept for purposes of this study because tech-

nical competence is essential in many areas of school administration.
The bureaucratic principle of control via

a

hierarchy

has been roundly criticized by the recent theorists whose

orientation is to the "Human Relations" school of organization.

That school of thought is concerned with informal,

organizational structures and with individual roles and perceptions.

The theorist’s reservations about rigid and strict

76 Learned and Sproat, Orga n ization Theory an d__ Policy

_pp. 82-83.
77B lau and Scott, Forma l Organization;
tive Approach , pp. 27-38.

A Compara-

71

authority control structures have

to today’s emphasis on

led.

participation and on individual responsibility.

The classic

scheme was often dysfunctional in that it was self-reinf oreing, 7

3

and it tended to make employees passive and poorly
79

motivated.

Gouldner identified

a

contradiction in Weber's con-

ception which has application here.
.

"On the one side,

it was

administration based on expertise; while on the other, it was
,
administration
based on discipline."
.

80

This contradiction

assuredly contributes to the dysfunction pointed out by the

human relations theorists cited above.

It is the "adminis-

tration based on expertise" portion of the dichotomy upon

which this study’s interest rests.
The literature on bureaucracies is voluminous.

abundant analyses of it have given rise to

The

plethora of pro-

a

posals for bureaucratic modification, some of which have been

examined above.

The following organizational concept, devel-

oped from the analyses, seems to have special relevance to
this study.

Control should develop from the evaluation of

"everything that occurs" in the organization in terms of its
and Sproat, Organization Theory and Policy
cycle syndrome [whereby the unintended
"vicious
The
p. 81|.
dysfunctional consequences of traditional methods of control
[encouraged] new control systems.
7 ®Learned

,

j

—

.

7

.

? Ibid .

®°In Blau and Scott, Formal Organization:
tive Approach p. 35>*
,

A Compara

-
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conformity with established goals and principles; and it
O-i

should be entrusted only to technically competent agents.
Summary
It was the task of the first part of this chapter to

analyze the three major concepts--power , participation, and

decision-making--in terms of their historical, modern, and
functional meanings.

The second part of the chapter was an

examination of the literature concerning open-systems and

bureaucratic organizational structures.

This was done in

order that certain key concepts, which appeared to have

value in terms of the participatory model to be constructed,

could be culled and analyzed.

Only those concepts that met

the criteria for appropriateness were considered and only

their functional meaning was examined.
Power, historically, was an evil thing and Lord

Acton's aphorism that "power corrupts" was considered
ism.

a

tru-

There are remnants of this thinking left today, espe-

cially among liberals; but to the vast majority, power is
seen as something worthwhile.

It is acknowledged to be dan-

gerous but, used properly, produces status, wealth, and
(incidentally) good.

Effectively organized power enables us

to achieve organizational purposes which satisfy human needs.
to restrict or deny
or the evalucontrol
the
in,
participation
or
delegation of,
ation of the organization.

^Nothing here should be presumed
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Its functional meaning is pragmatic.

It holds a high place

in the hierarchy of organizational ingredients, sustains

organizational structure, maintain?~order, and causes decisions to be made and men to act.

either good or evil uses.

It is available today for

Its changing definition indicates

that this has always been the case.

It will,

functionally,

serve either master effectively.

_ Dec is ion -making

.

Decision-making has no historical

meaning which is unique.

The concept was, at best, dormant

.

around 1900.

The decision had been made to have a public

school institution and, thereafter, it made the decisions.

Insofar as meaning is concerned, the modern one is simply
"the making of decisions."

If it had been defined seventy

years ago, the definition would have served as well then as
now.

The self-evident character of the concept probably

explains why it w as not defined.
What has changed is the degree of sophistication that
we bring today to an analysis of organizational questions.

Decision-making in
fiat;

a

closed bureaucratic system is usually by

it is a result of the interplay of forces inside and

outside of the institution.

The latter, functional orienta-

tion was adopted for the study’s use.

Participation

.

Around 1900 participation in the

functions of the school institution meant simply and precisely

voting for school committeemen and then petitioning them for

action or change.

The modern meaning is control.

This

74

control is admittedly

matter of degree, but most people

a

today who speak of participation are really speaking
of having some measure of control.
The functional meaning can be

neither of these in the 1970’s.

The historical one would

lead to frustration and anger; and the current one,
to

institutional destruction.

Functionally, participation must

mean sharing both decision-making power and discretion
within open-systems framework.
Key organizational concepts and ideas
cepts which were selected were feedback

,

.

The key con-

two-way exchange

a

of energy, reactions, and opinions concerning organizational

activity; equilibrium

,

steady organizational state pro-

a

duced by a dynamic interplay which causes
forces; and coordination

,

a

balance between

the process that directs and over-

sees the activities in terms of organizational goals and

policies.

The bureaucratic literature provided two organiza-

tional principles which have value.

Authority and responsi -

bility should be located at designated places in the organizational structure, and both should be delegable.

Control

and evaluation of the administrative functions are to be the

responsibility of technically competent agents and evaluation should be seen as a function of control.

Evolution and

control of the policy-making functions will be, through
checks and balances, the responsibility of the people.
In Chapter IV the three major concepts--power , deci-

sion-making, and participation--will serve as the framework

75

or skeleton for the participatory model;

tho key concepts

and ideas from organization theory will complete it and provide its working parts.

i

76

CHAPTER

IV

THE PARTICIPATORY MODEL

Preliminary Considerations
Campbell reminds us that ’’organizations exist in the
,

„1

.

larger society.

The ramifications of this fact are such

that any organization that attempts to insulate itself from
its total environment today is headed for trouble.

It is

the purpose of this chapter, therefore, to respond to Camp-

bell’s reminder with

a

participatory structure which is

fully capable of relating to and interacting with the "larger
society

’’

.

There are many aspects of the educational organization and its larger society which are not within the focus
of this study but which would, no doubt, affect and be

affected by the proposal to be made.

In the interests of
2

clarity, however, they are only being acknowledged.
The model to be developed is purposive; it has as its

major focus public participation in the decision-making process of the leadership function of school administration.

^Roald F. Campbell, "Implications for the Practice
of Administration,’’ in Behavioral Science and Educational
Administration ed. by Griffiths, p. 2G1.
,

-^For example,
organization, teacher
daily school function
in the organizational
been felt.

such major considerations as informal
negotiations, and administration of the
are not given any direct consideration
However, their influence has
scheme.
.
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The leadership function is based on the distinction made by
.

Lipham which differentiates between the daily housekeeping
type of administration and the leadership portion."^

Because

of the nature of the task and the posture of today’s public,
it has been hypothesized that this is the area where public

involvement is most appropriate and is most desired.

An open-

systems model without rigid structures is planned because of
the need for maintaining a dynamic equilibrium between the

school institution and the larger society.^

Participation in decision-making will have as its
goals the following:
1.

2.

3.

l\..

5.

Control goal:
Insure that decisions do get made
and that, for control purposes there be [someone
responsible for them].
Motivation goal: Bridge the gap that often exists
between making and implementing decisions by making
them in w ays that make the people who will have to
help carry them out feel identified with their successful implementation.
Improve the quality of decisions by
Quality goal:
involving those who have the most to contribute to
the decisions.
Develop skills for handling problems
Training goal:
in the men who will move eventually into administrative positions.
Efficiency goal: Get decisions made as quickly and
with as little waste of manpower as possible.'5
^See supra

,

p.

29.

unique character of the public school institution (Carlson’s Type IV, see supra pp 61-62) suggests that
a bureaucratic structure, such as~now exists, probably should
be maintained for the daily housekeeping administrative funcIt provides needed protection.
tion.
^-The

,

^Dill,

.

’'Decision-making,” p. 216.
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Two basic assumptions must preface the task ahead

because they are basic to the design of the structure:
1.

The basic prerogatives and proper procedures of a

school committee, as its function is generally performed
today, tend to restrict its activity to the leadership area
of school administration.
2.

The beliefs and the attitudes that people hold con-

cerning the proper method of selecting school committee members are more difficult to change than the statutes which

prescribe the procedure.
The first assumption is essential to this study.
Tne method to be suggested to redistribute decision-making

power will change the method of assigning school committee

memberships but will leave intact the school committee’s
present authority, responsibility, and power.

Tnus

,

any

restriction of power to the leadership function of administration keeps it within the policy-making prerogative of
6

school committees.
The second assumption is essential to the study

because the method of distributing school committee memberships, to be proposed, would be illegal in Massachusetts.

7

^One criterion for appropriateness is that the structure "allov: the participatory activity of the public to be
restricted to the leadership function of administration.
-—^Section I of Chapter ij.1 of the General Laws of the
Commonwealth of Massachusetts requires that school committee
members in a town be chosen "by ballot from its registered
voters." Section 31 of Chapter 43 requires that school committee members in a city be "elected."
.
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It must be assumed,

support of

a

therefore, that if the public were in

new procedure then the permissive legislation

to allow it would not be difficult to secure.

The second

assumption, basically, is intended to neutralize the legal

prohibition in order that the structure receive fair consideration and not just be stamped "illegal" and put aside.
At this point the sources which have contributed to

the participatory structure are so many and so varied that

proper acknowledgment is nearly impossible.
tors have been

(

1

)

a

Major contribu-

wealth of suggestions and sources sup-

plied by the committee directing the writing of this dissertation;

(2)

John Connor’s work with the Worcester, Massachu-

setts, public schools;

Function";

(I4.)

(3)

Rensis Likert’s "Linking Pin

the recommendations of the Select Commission

to Study the Pittsburgh (Pa.) School Board; and

(

5

)

the

literature which has supplied the conceptual means and theo-

retical guidance.

The structure which follows is a synthe-

sis of all these sources specifically and many others.

The Model

Clasically, diagrams of the hierarchical organization
of the school institution showed the school committee at the
top; below it came the superintendent with the usual branch-

ing from him to his assistants and to his principals.

These

branches defined the "line" authority of the organization
down to the teachers.

Most such presentations failed to
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include either the people or the students for whom
the insti-

tution existed.
If the people had been diagrammatically included,

they would have been found at the very top of the pyramid
over the school committee.

This would have been a proper

placement for two reasons:

(1)

the public was, in fact,

"over” the school committee for by their vote they, theoret-

ically, exercised control; and (2), most importantly, they

belonged at that place in the diagram because

it was the only

place in the organizational scheme where their influence or

participation was countenanced.
is no longer adequate,

This classical orientation

either to the wishes of the people or

to the needs of the school.

There are two new organizational schemes which are

essential parts of this model's construction.

One of these,

the restructuring of the school committee to make it more

representative, has already been mentioned.
The failure of school committees to be truly repre-

sentative of all the people suggested that

selection was needed.

a

new method of

In the proposed structure the majority

will, as now, be elected by the registered voters of

munity.

a

com-

A minority, however, will be appointed by neighbor-

hood councils whose structure and jurisdiction will be
detailed later.

Thus, in this proposal, school committees

will have some members elected directly by all the people and
some members appointed by groups representative of some of

8l

the people, as shown in Figure 1.

FIGURE I.

SCHOOL COMMITTEE

MAJORITY

MINORITY

ELECTED

APPOINTED

BY

BY

BALLOT

NEIGHBORHOOD
COUNCILS

ELECTORATE

NEIGHBORHOOD COUNCILS

As was indicated in the assumption stated, the func-

tion of the school committee as it has developed seemed to
be entirely appropriate to both public and institutional

needs.

The one inadequacy noted was that this body had not

been representative and, as
the public’s needs.

a

result, had been insulated from

The proposed arrangement takes advantage

of the proper and appropriate functioning which currently is
a

fact by sustaining it, but attempts to eliminate its clas-

sically unrepresentative membership by modifying the method
of selection.

The second basic strategy is probably the most

®As indicated above, this method of selecting school
committee members is illegal in Massachusetts. The appropriate statutes require that school committee members be
elected
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important one.

It is the means whereby groups in a community,

whether they be minority or special interest, are forced into
involvement with their school's affairs.

This forced partici-

pation will occur at the building level--the level which is
of most immediate and most vital concern to a community.

The

organization which will provide this involvement will be
called the school senate. 9
A school

senate will be a formally constituted body

whose membership will reflect as nearly as possible every
identifiable group in the community.

Membership will, in

the senate tradition, not be proportional to the size of the

group but will be

a

one-to-one representation; each group

will be allowed one senate member.

The black community will

have one member, as will the P.T.A., the Italian-Americans
and the teachers; the size or influence of the group will
not be

a

consideration.

(See Figure 2.)

The senate should be mainly advisory in function and

should meet on

a

regular basi s, concerning itself with the

problems, programs, and policies of the school as it exists
in and is a part of its community.

It will provide from its

membership one or more people to present and defend the
school's needs and special interests to the more broadly

based body, the neighborhood council.
The neighborhood council is

a

body whose membership

will be made up of the representatives of all the school
^This type of body is being developed in_ Worcester
the direction of John Connor, Superintendent.
under
Mass.,
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senates within

a

school neighborhood.

A

school neighborhood

^e defined by and will include the attendance area
of
the 'senior high school and of all the feeder schools
which

supply it with students.

Representation from the senates

will be proportional to the size of the student body in each
school.

(See Figure 3*)

The major function of the neighborhood council is to

define the special needs of the total community served and
to present, defend, and argue those needs to the school com-

mittee.

The elected chairman of each neighborhood council

is to be automatically appointed a member of the school com-

mittee

.

In the proposed organization (Figure
of senior high schools

I

4

.

)

,

the number

(academic, vocational, or comprehen-

sive) will determine the number of school committee members

which comprises the minority.

^

The number of members on

the full committee will be determined by the size of this

minority.

If there were four high schools, there would be

nine members.

The minority group of four--made up of the

chairman of each of the four neighborhood councils --combined

with

a

majority of five, elected in the usual way.

suggestion intended that this grpup
have a lower status on the committee; the reference, minority, is numerical only.

^There

is no
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Evaluation of the Model
Ths li ters ture suggested tnat five criteria b© used
for evaluating the appropriateness of the concepts that

would be used in the development of

a

participatory struc-

11

ture.

This section will apply those criteria to the model

developed in order that its degree of appropriateness be
evaluated.

The resulting analysis will provide

a

list of

this model’s characteristics.
The first criterion asked that any concepts to be

used would allow that the participation of the public be

restricted to the policy-making portion of administration.
As indicated earlier in this chapter, it is assumed that the

functions of school committees, as they are performed today,
are limited by precedent to this administrative dimension.
In instances where school committees are involved in the

daily tasks of administration, it is entirely within their
power to restrict their own activities by adopting and following

a

policy of noninterference.

Therefore, the limita-

tion required is possible within the existing framework.
The model does not impinge on the operation of or

the decision-making responsibility of the institution at the

building level.

At that level organization can and probably

five criteria are restriction of participation
to policy-making, redistribution of power, identification of
the locus of control and provision for checks and balances
to prevent absolutism, assurance of representation to minority groups, and provision for review and evaluation.
l.^-The
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should remain bureaucratic in character. 1 ?
The role of the school senates is intended to be

advisory in nature.

Their exact function should develop

from the needs and special character of the neighborhood.
In a similar type of body in Pittsburgh,

ties are suggested:
(2)

the following activi-

"(1) receive suggestions and complaints,

investigate allegations, (3) based on its investigation,

make findings, and

(l|_)

tions to the principal

advisory activity of

based on its findings make rec ommenda .”

13

It seems that there should be

more positive nature as well."^

a

Does this organizational plan assure that participa-

tion will be restricted to the leadership function?
Does it allow such

a

restriction?

Yes.

No.

This arrangement

seems to be entirely appropriate to the needs defined in

terms of Criterion No. 1.

Criterion No.

2

asks that decision-making power be

redistributed to those interests normally without it.

The

arrangement, at the building level that attempts to force

^Bureaucratic structure would provide protection
basic
tasks of the school institution at the buildthe
for
teacher harrassment and unnecessary
preventing
ing level by
parental interference.
13"The Public Schools and the Public,” Report of the
Select Commission to Study the Pittsburgh School Board, 196b,
Emphasis mine.
p. 37.

^Curriculum development, budget construction, evaluation of policy-decision outcomes, interpretation of policy
applications, and recommending policy modifications are all
examples of positive advisory activities.
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representation on the various groups in
on a 1:1 formula.

a

community, is based

The senate is intended to provide

a

share

of power to each interest in each community through
member-

ship.

This representation is not proportions! to the size

of the group;

therefore, minorities and special interests

will be represented equally.

Control of the decision-making process is located

with the school committee.

This clearly defined location of

control and the democratic checks and balances satisfy Criterion No.

3

.

It is clear that the existing framework to

check and balance is slow and cumbersome.

It would be pos-

sible to correct that problem in this model, however, by giving the minority members of the committee the right to call
for a vote of confidence or for
15
tion

referendum on

a

a

given ques-

Proportional representation of all factions and inter
ests in a community on decision-making boards is the charac-

teristic required by Criterion No.

1;.

This model provides

proportional representation in the two ways that school committee members are chosen.

First, the majority of the school

committee is elected by ballot.

Second, the minority members

of the school committee are the elected chairman of the neigh

borhood councils; and membership in those groups

is

^The specific details such as these have been purposely omitted from the model because they will have to be
determined by the special circumstances of a given school
system or situation.
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proportional to the size of the school populations of
all the
senates contributing.
The fifth and final criterion called for a review

and evaluation of decisions made.

The nature of the School

Senate-Neighborhood Council complex assures that those decisions that affect the community directly will be carefully

evaluated and reviewed.

Concerning the larger, citywide

jurisdiction, which is the province of the entire school com-

mittee, there is no question of the availability of review
and evaluation authority.

It will be,

as it is now,

the com-

mittee’s responsibility to authorize and use the functions of
review and evaluation to assess the validity of the decisions
it makes.

The bureaucratic literature cautions that his

function should be performed not by the committee itself but

by technically competent agents.

In this instance, the pro-

fessional educators seem to be the appropriate agents to per-

form it.
The organizational framework which the model repre-

sents provides a circumstance in which an effective feedback

cycle can develop.

The senate and neighborhood councils have

access so directly to the community, on one hand, and to the
school committee, on the other, that no communication diffi-

culties should occur.

The feedback cycle will provide for a

--dynamic-equilibrium to be maintained within the organization.
This equilibrium will exist in

outlined in Chapter III.

a

homeostatic manner, as was

The combination of school committee
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control and dynamic equilibrium promoted by
feedback assures
that the efforts of the institution will be
coordinated.

Authority and responsibility for the various
administrative dimensions of the school institution would
rest now,
as they always have, with the appropriate official
in the

bureaucratic structure.

This structure has been maintained

for the administrative portion of administration.

There is

no organizational restriction imposed on the delegation of

either autnority or responsibility.

The atmosphere inherent

in open-systems involvement with the community should encour-

age the delegation of both at all levels.

Summary
The model diagrammed in Figure

I

4.

has the following

characteristics
1.

Public participation in decision-making occurs at

the school committee level but is influenced by the senate

at the building level.

Both groups are concerned mainly with

the leadership function of administration.
2.

School committee membership is of two types:

elected and (2) appointed.

(1)

The appointed members are the

elected representatives of neighborhood councils and bring
to their deliberations special interests and neighborhood

biases
1

3.

Representation on school senates is based on

group, one-member formula.

a

one-

This assures equal representation
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to all minorities or special interests.

Membership

is

because each identifiable group is expected to
provide

representative
1|.

forced
a

.

The ability of the institution to continue its
daily

function is assured by maintaining

a

bureaucratic structure

in the administrative area of administration which
is respon-

sive to changes in policy.
S*

Representa oion on neighborhood councils is propor-

tional to the size of the school being represented.

Thus,

at the decision-making level, representation is proportional
to size but communication with all interests is maintained.
6.

School senates perform an advisory function for each

school, bringing to the principal almost instant feedback

from his clients.
7.

Senate membership, ergo, participation, is available

to any group that can establish that it has an identity.
8.

Control of the organization rests with the school

committee and, through them, with the people being served.
It would be possible to reduce the accountability time-lag

by incorporating

a

grievance procedure or by allowing for

vote-of -confidence type of public challenge.

a

93

CHAPTER

V

TESTING THE MODEL
The model developed in Chapter IV is an organiza-

tional plan and not

a

diagnostic tool.

This makes any test

or evaluation of it, short of actually trying it, difficult
of design.

The circumstances which led up to and caused the

teachers' strike in New York City in 1968 contain many

ingredients that are the concern of this study and which

influenced the structure of the organizational scheme which
needs testing.

It is intended, therefore,

that the events

and the circumstances that caused the New York school crisis

be considered in light, not so much of the model itself, as
in light of the basic postulates and the general philosophy
it represents.

This analysis will servo as a test of the

model's adequacy; if it has any value it should point out

weaknesses or errors in the handling of the questions and
the issues that preceded and then precipitated the confronta-

tion.

It is acknowledged that the test results,

like the

.

test itself, will be hypothetical.
The New York City Teachers'

Introduction.

Strike of 1968

There are several sources which! docu-

ment the events that caused the teachers

'

strike in New York
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in 1968.

Martin Mayer, because of his excellent article

in the Newjfo rk,, Times Magazine

1

and the book which followed

2

it,

seems to be the best authority available.

His work is

the major source for this report. 3
The literature which is available on this subject

can be divided roughly into two distinct types
is objective and analytical,

t

one group

and the second group is subjec-

tive and biased.

Both of Mayer's works fall into the first category.
There are other sources in that group as well, and they will

be used, often without citation, as supplementary material.
The second category--the subjective and biased--has been

reviewed for background and understanding but will be cited

Martin Mayer, ’’The Full and Sometimes Very Surprising Story of Ocean Hill:
The Teachers' Union and the Teacher
Strikes of 1968," New York Times Magazine, February 2, 1969,
pp. 18-23, 41-71.
p

Martin Mayer, The Teachers Strike, New Yo rk 196 8
(New York:
Harper and Row, 19o 97 7 This book is the article
cited above with some few embellishments, notably the final
,

chapter
^The New York Times Magazine article is the major
Mayer source used.
Agee Ward, "Community Opinion and
^For example:
Schools--Ocean Hill," The Center Forum (New York: Center for
Urban Education, U.S. Office of Education, 1968). This
article is concerned mainly with the opinions and reactions
of the community itself during the crisis; Gladys Rothbell
and Judith Eisler, "Community Opinion: Who Is Speaking for
Community or
Robert A. Dentler, "Brownsville
Whom?" ibid
Staging Area," ibid .; and, of course, miscellaneous press
reports of the New York Times during 1967 and 1968.
.

;

:
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in the narrative that follows only for
emphasis."*
In a preface to his presentation of the
chronology
of events, Mayer observes that it is always
in the interests
of the parties in power to "say in retrospect
that a disaster

--a war or mine explosion— was inevitable.” 6

His thesis,

whic'a makes this an appropriate set of
circumstances,

for

evaluating this model, is, however, that this "disaster
was

n_ot

.

.

inevitable and those who are saying it was--especially

those in the great foundations and in the Mayor's office--are

much more to blame for what happened than are any of the
participants

.

7

In the 1930

's

the control of the Hew

York schools was concentrated in the central office of

classically designed bureaucracy.

a

By the late 1950’s the

machinery which this structure provided for running the
schools was much too rigid and complicated to be effective.
"The system became increasingly unresponsive to the teachers

--and the parents.

.

.

.

The teachers, through trade-union

organization, were able to establish countervailing force;
^For example: Albert Shanker, "The Real Meaning of
the New York Teachers' Strike," Phi Delta Kapp an, April, 1969,
and Rhody McCoy, "Letter to the Editor," New York Times
,

6

Mayer, "The Full and Sometimes Very Surprising Story
of Ocean Hill," p. 18.
^ Ibid

The implications of his thesis and much of
the documentation which follows strongly support the problem
statement and the need for this study. See supra chap. i.
.

,
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the parents were not."
In the early 1960's, as a result of the
acknowledged

failure of the city's schools,

a

dr^ve began to decentralize

the mammoth bureaucracy so that the schools would
be account-

able to the community.

In the summer and the fall of 1967,

formal plans were developed by an advisory committee to the

Mayor, chaired by McGeorge Bundy.

"No representative of the

teachers, the school supervisors, the trade union movement
or the organized parent movement was appointed to the committee „9
.

In the 1960's the proportion of black and Puerto

Rican children in the schools increased markedly, but the
proportion of black and Puerto Rican teachers did not.

The

achievement of disadvantaged students was very low compared
to national norms; but the teachers, nevertheless, were

generally complacent in the face of their failure, thinking
that they had done the best they could with what they had.
The parents felt differently and were blaming the schools for

their children's problems.

The schools, as they had always

done, were handling parental complaints by funnelling them

into interminable "channels" for review.

The polarization

of school and community was nearly perfect.
8

10

Ibid.

9 jbid

The entire paragraph follows closely the text
of Mayer's article.
.
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Ocean Hill is some five miles from
downtown Brooklyn.
It is a border area between two
slum district s- -Brownsville
and Bedford-Stuyvesant
The average income is very low;
more than half of the families live
on less than $5,000 a
year.
The population is 70 percent black
and 25 percent
Puerto Rican; less than a third of the
residents have completed high school; and only two-fifths have
lived there five
years.
There are a few pleasant sections, but most
of it is
.

characterized by deteriorating tenements and abandoned
housing.

All the well-known social problems are present.

highly discouraging place in which to live and bring
up

is a

one

'

It

s

11

children.

jhe sequence of events

.

In the spring of 1967, at

the suggestion of the teacher’s union, Ocean
Hill-Brownsville

was chosen by the Ford Foundation as

a

demonstration district

for one of the many decentralization plans that were being

proposed.

The emphasis of this experiment was to increase

community involvement in the administration o^ the schools.
During the same period of time, the people of the community
had formed an unofficial "people's board of education."
the outset, this "people’s board" and the Ford Foundation

group

(

U F T -oriented
.

.

.

The Teacher's Union,

)

From
'

were headed in different directions.

through the Ford Foundation, was inter-

ested mainly in expanding its More Effective Schools (M.E.S.)
i

~^

Ibid
The entire paragraph follows closely
p. 19.
the text of Mayer’s article.
.

,
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Program; while the people's group wanted
simply to control
its schools.

Because the M.E.S. Program ras popular with
the community, there was, at the outset, no friction
between

the two

groups.

Their representatives met jointly as

council over

a

planning

period of months, both wanting the Ford Foun-

a

dation money and the Board of Education's blessing
but wanting them for different basic reasons.
In the late spring

of

1967 they received both the planning money and the Board's

approval of the experiment
During the summer the people's board worked hard to
get the new organization "going” for the fall.

The Ford

Foundation and U.F.T. people were not actively involved at
all during this critical planning period; in their absence,
the people’s beard was strongly influenced by anti-Teacher

’

Union elements
The Planning Council, acting in accordance with the

Ford Foundation agreement, proceeded to interview candidates
for the position of unit administrator.

The interviews cul-

minated with the hiring, by the people's group, of Rhody
McCoy.

The teachers, feeling that they had been left out of

the selection process, were piqued.

involved

a

^

Their reaction, which

review of the election and the nomination of

12 Ibid

.

1 3 ibid

.

3^-Their delegates had not "been invited" to the inter
view sessions of the council.
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another candidate, caused some parents to
Teel that "the
teachers --authority figures in their lives
at all times-1^
were seeking to take the project away from
them."

Soon after this sequence, on July
29, 1967, the Planning Council proposed that a governing board
be established.
This board was to have twenty-four members
selected as follows:

one parent and one teacher from each of eight
schools

(sixteen members), five members of the community,
to be

chosen by parent members of the board (five members),
two

representatives from the school supervisors (two members),
and one delegate from

board (one member).
P-i s

roost

a

university to be chosen by the entire

This board, it was planned, would exer-

of the powers of the board.

of personnel,

However, in the area

it would be able to choose only its own unit

administrator and then approve his recommendations for principals.

It would have no authority with regard to teachers.

Without waiting for School Board approval of its proposal, the Council set about the tasks of selecting and electing the governing board members.

Insofar as Ocean Hill was

concerned, parent control was now

a

16

fact.

In the late fall two unrelated things occurred:
(1)

the Governing Board hired principals to fill vacancies

and (2) the teachers went on strike, citywide.
19
^ Ibid

.

,

p.

20.

change in McCoy’s status.
l6 Ibid.

,

The two

The review of the election caused no
He remained unit administrator.

pp. 20-21.
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actions were not related to each
other, but both caused the
schism between the teachers and the
Ocean Hill community to

broaden.

Hatred now was

a

fact between the two groups 17
.

In the spring of 1968, four
incidents in rapid suc-

cession prompted

a

confrontation:

(

1

the courts ruled that

)

the Governing Board had acted illegally
in hiring the principals; (2) Martin Luther King was murdered;
(3) the Governing

Board called for and got

a

very effective school boycott to

highlight its demands for control
matters; and

(I4.)

of

one afternoon, after

budgetary and personnel
a

fire in the school,

many teachers left for home when the school
closing time
arrived, leaving children in the yard unattended.
They,

while unsupervised, ran in and out of the school
and ended
up fighting and rioting.

At this point the Governing Board

turned on the teachers in anger and dismissed thirteen
of
them

18

In hay of 1968 the U.P.T. called a strike against the

project because of the unfair and illegal dismissal of the
teachers.

Under the pressure of the strike, Rhody McCoy

reluctantly filed charges against some of the teachers in
order to justify their dismissal.
17 Ibid

.

8
10
Ibid

.

Shortly thereafter, the

.

The Ocean Hill people deeply resented the
strike, and the teachers were unhappy, both with the principals selected and with their method of selection.
l

The reasons given were for "aban
pp. 21-22.
doning the children” and for "sabotage.” Ward, "Community
Opinion and Schools--0cean Hill,” p. 5 argues that the teach
ers were not dismissed but that requests for "transfer” were
filed with the city superintendent. The difference seems to
be one of semantics.
,

,
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Governing Board, after

period of vacillation, refused to
accept binding arbitration concerning
the disposition
a

of the

teacher dismissals and other related
matters.
In June, following another period of vacillation
and indecision, the

Governing Board remained intransigent and
rejected

a

media-

tion proposal submitted by Theodore
Kheelj the strike went
19
on
On August 26, 1968, the courts ruled
that Rhody McCoy
did not have the right to dismiss or
transfer any of the

teachers and ordered their reinstatement.

At this point the

chances of settling or arbitrating the major
differences

which existed between the Governing Board, the U.F.T.,
and
the Board of Education before the date set for
opening the

schools seemed very slim indeed.
first

c

i

On September 9, 1968, the

tywide strike of the new school year began as

a

result of the impasse which existed; it lasted two days. 20
All the teachers returned to work on September 11,

most without difficulty; the project teachers, however, were

severely abused upon their return.

Their abuse was charac-

terized by what most writers agree was

ranged terrorism.

a

sequence of prear-

This was the cause of the second citywide

strike which began two days later on September 13*
The Board of Education suspended the Governing Board,

apparently so that the Union teachers and the community's
19
Ibid

.

,

p. 45.

21 Ibid

.

,

p. 56.

20 Ibld., pp.

45-1' 6

.

102

board would both share the same circumstance:

suspension.

The suspended board immediately ’’reacted in fury
[because of the Board of Education’^ apparent willingness
tc

equate] the supposed rights of ten teachers with the educa-

tional hopes of the Negro community.” 22

At this point the

conflict began to acquire racial overtones.
From the 13th to the 28th of September, the Board of

Education periodically ordered McCoy and the Governing Board
to receive the teachers back into their classrooms.

No one

paid any attention and the schools remained closed.

At this

point the Mayor intervened, and by early October the schools

were open but Ocean Hill was ’’riotous.”

This caused Superin-

tendent of Schools Donovan to suspend Rhody McCoy and the

principals and to close Junior High School 271.

23

On October 11 the game of "Power-Power Who’s Got the

Power” continued.

The Board of Education reinstated the

principals, and Albert Shanker prepared to call another
strike.

No resolution of the differences occurred, so on
o

October

lip

the "big strike" began.

During the five weeks of this strike, the entire

scenario was played out.

The three principle interests--the

community, the Board of Education, and the U.F.T. --fought one
State Commissioner of Education Allen

another for control.

^Ib id

.

,

p

6ip

.

^Ibid., pp

.

.

66-68.

^Ibid

.

,

p

.

65

•
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tried for

a

produce

workable plan for solution; neither plan
was

a

accepted.

second and, subsequently, for

third time to

a

"The fact was that the s+'rike had gathered
its

own momentum

,

and was no longer directed against Ocean
Hill.

It had become nihilist." 2 ^

At the end of the fifth week, the strike
was settled

by

"a

gimmick

schools

.

.

.

...

an indirect trusteeship for all city

[and] exhaustion."

the basis for the settlement.

26

The third Allen plan was

It provided for

(1)

the sus-

pension of the Governing Board and the prohibition of its
members’ authority to visit the schools;

(2)

authority for

the State Department to "countermand orders from principals
or from McCoy, on the spot"; and (3) the closing of any

troublesome school.

"Ocean Hill's last leverage was gone." 2 ^

In summation, Mayer identified three key faults that

he felt had allowed this disaster to prosper:

(1)

The power

structure and the foundations took all too casual an attitude

concerning the initial confrontations.

(2) The

Board of Edu-

cation was grossly remiss in not responding to the responsible elements on the Governing Board who were crying for

recognition and

a

fair hearing in 1967.

had also failed to develop

^ Ibid

.

2 ^rbi_d

.

,

p.

69.

a

The Board, he felt,

proper response to the series of
^^ Ibid

.

The state authority referred to was
p. 70.
trusteeship arrangement which must have been especially
distasteful to a community seeking release from the central
office and committed to controlling its own school affairs.
a

,

io4

confrontations that occurred.

(3)

Mayor Lindsay seemed to

have been more interested in the
politics of the city than
in the essential elements of this
c-isis. He, claims Mayer,
insisted on treating the teachers as just
another pressure
„28
group
.

In February, 1969

,

the circumstances in Ocean Hill

were described this way:

Harassment of union teachers has stopped
details are. down to one or two men per school. police
Three principals suspended in the settlement
have
been returned.
Rhody McCoy is involved in a struogle for control of a new $4 million Community
Education
Center
his chances of winning are tied to his
ability to keep the peace. Still at issue ere the"
restoration of the Governing Board and the elimination
of state trusteeship. '
.

.

.

.

.

.

.

.

.

.

.

.

.

.

Application of the Model
Reserv a tions

.

There are two reservations concerning

the application of this model on a test basis to the New York

experience of 1968 that should be made.
is

One, already stated,

that the model being tested is really

ganizing
control.

a

a

proposal for reor-

school district in terms of the loci of power and
It is not a theory or set of assumptions that can

be easily applied, after the fact, for diagnosis.

Any test

of this model, short of trying it, can yield only hypotheti-

cal results.

Secondly, the proposal which guided the model’s

construction did not include teacher influence or power as an
28 Ibid.

29 Ibid

.

,

p

.

71
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ingredient.

Thus, this model has only two
dimensions-

ommunity- institution --while the
New York situation has three
--community -institution- teachers

c

However, this is not to say that
the model has no
application at all, for it has. An
analysis of the events in
Ocean Hill, in light of the philosophy
and the major assumption
that the model provide, indicates
that, in its terms at least,
many critical things were done
incorrectly or not done at all,
and that these were major causes of
the crisis.
The model
suggests that, done differently, the
Ocean Hill experiment
might have been successful.

Ocean Hill's erro rs analyzed

.

The analysis of the

Ocean Hill experience indicates that there
were five major
mistakes of commission or omission made, in
terms of the

model being applied.

These will be presented and examined in

the chronology in which they occurred and
not in order of

their importance.
1.

The first error was one of omission.

In the spring

of 196/, three distinct, autonomous power groups
were plan-

ning the educational future of Ocean Hill.

One was a teacher-

parent group who, working with the Ford Foundation, had

limited goals for the district.

Another was

a

"people's

30

This third dimension will be present in all actual
situations of community-school confrontation.
Its probable
influence and effect are an area which needs study badly.

3lThis U.F .T -oriented group was concerned mainly
with expansion of the M.E.S. program and, with Ford, in experimenting in community involvement in administration.
.
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whose orientation was community
control in the strongest use of the word.
The members of this board
were "linked
by their shared dislike of
the Board of Education and
by
their common roots in the civil
rights movement." 32 The
third group or interest was an
advisory board appointed by
the mayor.
It, in the summer of
196?, developed proposals
for decentralization of the New
York School System. 33 These
three groups had no formalized
arrangement or procedures

which would allow

dialogue to occur between them in
the
early stages of their planning.
a

The Bundy committee membership,
for example, had no

representative from the teachers, no
representative from the
school supervisors, and no representative
from the organized
parent movement.
The '’people's board,” led mainly by
radicals and militants, seemed not to care
about the other groups
and when it was finally involved with the
teachers

(under the

Ford planning council umbrella), it took the
initiative 314 and
ran with i t
-

The model provides

ning.

a

more responsible plan for plan-

A senate type of organization,

at the level of concern

here, would have forced

a

community interests.'

It is not suggested that the dialogue

3^ Ibid

.

,

p.

dialogue between these and other

19.

33 ihis board was chaired by McGeorge Bundy.
Its proposal came to be known as the "Bundy Plan.
34pord and the teachers were guilty at this point in
not bringing vigorous leadership to the planning.
r

.

#

35it seems impossible that the Bundy
did
not include at least the major elements, but committee
it did not.
.
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would have eliminated the differences, but it
does suggest
that each group would, be aware of its opposition’s
and its
own relative position.

This, at least, would have eliminated

the naivete which seemed to have existed prior
to the first

confrontation
There is always

temptation to exclude from deliber-

a

ations those interests that are unpleasant, unmannerly, or
in opposition to the question.

However, this ostrich-like

behavior encourages complacency and does little to prepare
group for
2.

a

a

confrontation or conflict.

The second error was also one of omission.

It is

this failure which, the model suggests, is the one most

important one.

It is really a compendia of failure.

There

was never any planning for the district's jurisdiction, its

structure, its authority, or--and this is of extreme impor-

tance--its share of power.

The district, as created, was

plan-less
The model insists on clearly established relation-

ships and structures which define jurisdiction, function,

authority, and control.

Ocean Hill circumstance.

None of these was planned for in the

There were only vague goals set for

the district, the pursuit of which, it must have been assumed,

was to shape and mold the organizational structure.

Casual

agreements to proceed were subject to different assessments
as to limits of authority and privilege.

assessment were never resolved until

a

The differences of

crisis developed and
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some of them remain unresolved today.

The organization and

the structure for these essential
administrative functions

were left to evolve from the give and take.

Many have never

developed.
The basic flaw in the Ocean Hill fiasco is
the failure to really redistribute power.

At no time did the Board

of Education or the courts ever actually
provide the District

Governing Board with
let them

a

share of decision-making power.

It

exercise" power, but there was no actual transfer.

Even the degree to which the Governing Board had the
right
to exercise power was never clearly defined.

As a result,

each decision was subject to review by the Board of Education
and by the courts.

This failure, more than any other, is

basic to the Ocean Hill disaster.

The experiment, without a

specific plan for either the sharing of power or for defining the degree of the right to exercise power, was doomed.

The Governing Board, without guidance, assumed power

and acted as it saw fit.

The tendency to set its own limits

developed at the beginning when the "people’s board" seized
the initiative in the planning council.
its people’s board leadership, proposed

The council, with
a

governing board to the Board of Education.

plan for

a

district

Without waiting

for approval, they selected the memoers of this governing

board

and proceeded to hire
3 6 This

a

unit administrator for the

board was not representative in terms of the
model, but at this point its make-up is not essential. Too
much else was wrong.
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district.

Thus, without approval or
rebuff, the community,

by assumin S _£ower, had taken
control of the experiment and
,

was now, in its opinion, in full
control of its schools.
The many confrontations which
developed from this
failure took many forms. Each one,
if viewed from a given
perspective, might have seemed defensible
and correct.
Like
children at play, the courts and the
Board of Education told
the Governing Board that it could
not do this or that; 37 and
the Governing Board replied that
it most certainly could and

would.

Thus, with much stamping of feet the New
York schools
were made inoperative because no one had
seen fit to make the
rules before the game began.
The third mistake was one of commission and,
like

3.

number

2,

was really a compendia of errors or poorly timed

actions.
erroi

1

These actions were really the results of the major
detailed in number 2. They individually became inci-

dents in the story, and each encouraged mistrust and frus-

tration.

Their basic cause was the failure to plan for or

to really redistribute power.
At the end of August, 1967, with the Board of Educa-

tion and State Commissioner Allen's tacit blessing, the Gov-

erning Board hired five principals.
was done in

a

"special

way"^ outside

The hiring of these men
of the usual promotional

3?This only after being driven to the question by
the U.F.T.
Two examples are the firing of the principals and
the firing of the thirteen teachers.
36p 0 r de tai 1 s
see
York, 1968 pp. 27-28.
,

,

Mayer, The Teacher s Strik e

,

New
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scheme that is central to the New
York City tureaucratic
system.
The special character of the
appointments angered
the teachers’ union, and the
question ended in the courts.
The court ruled the appointments
illegal.
This action
alienated the Governing Board from the
courts and from the
teachers and contributed to its mistrust
of the city and
state Boards of Education which, by not
prohibiting it, had
ostensibly given the district the right to hire
the men.

Shortly thereafter

,

the teachers struck the city

schools for reasons unrelated to Ocean Hill and
completed,

by that act, the schism between them and the
Ocean Hill community.
The following May, after an uneasy and incident-

fraught nine months, the Governing Board dismissed thirteen
teachers.

This was the last straw that the overburdened

experiment could bear.

The teachers struck the schools in

the Ocean Hill project in what was to be the first strike
in

a

series that would see the New York City schools closed

until November. 39
By this time the polarization of three principal
interests in this conflict was complete.

The actions and

motives of each became more and more partisan; actions were
°

3
-"The
schools were in session sporadically during
this period, but for all intents and purposes the school
institution was not functioning. Following this initial
teacher strike, the courts ruled that the firing was also
illegal and ordered the teachers reinstated; the Governing
Board ignored the ruling.

32

power.

The importance of this restriction
has been exten-

sively documented earlier. 31

bution of power as

a

The idea of using the redistri-

means to redirect conflicting demands

for power into productive rather
than destructive channels
is basic to the study’s major
assumption.
This concept is fully supported by our
value system.
In fact, Salz claims that participation
is really "our heritage of Self-Determinism"; 32 it depends,
by definition, on a

redistribution of power.
The literature fully supports the
appropriateness of

this criterion to the realities of the times.

That litera-

ture, too, has been fully examined earlier; it seems,
there-

fore, unnecessary to review it again.

Criterion No.

3;

Appropriate concepts will allow

of control to be clearly defi ned and wil
.§

?.Z_S

checks

a nd

balances to prevent

group from acquiring absolute power

any

l

provid e

person or

.

The desire for control may, as Griffiths claims,

be why people or groups seek power, but when power is dis-

tributed among participants control of the decision-making
process does not necessarily distribute with it.
^ 1 See

supra Chapter I, ’’Significance of the Probler”
and ’’Review of the Related Research," pp 7-13.
,

.

-^Salz, "Local Control vs. Professionalism," p. 332.
-^See supra

,

34Griffiths,

pp.

10-13.

"Administration as Decision Making."
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selfishly contrived and unilaterally
accomplished.
The model offers little in
the way of correction at
this stage; but application
of it -ould have, for reasons

already detailed, prevented much
of the deterioration.
The
principal interests would have been
involved with each other
and with the larger community for
months, and the exchange
would have been far less constrained
and angry than that
which was forced on the participants
by the precipitative
pressure of the strike.
Power would have been distributed
according to a plan agreed upon in advance
so the charges
of "too far,” "illegal,” and "they
can't do that” would
never have arisen.
The indications are that these actions
and counter-actions
would probably not have occurred if
the mode] being tested had been applied
before the district

was given life.
In assessing the value of the model, the question
of

jurisdiction arises at this point.

The first criterion of

appropriateness asks that the participation of the public be
restricted to the leadership phase of administration.

It is

possible to include the hiring and the firing of administrators and teachers to this branch of administration if it is
a

part of long-range planning or if it serves the long-range

needs which have been identified as being necessary for the

^°0nly two of the major incidents were cited; there
were many, many more during the period and all of them contributed to the crisis.
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improvement of instruction.

The firing, of concern here,

however, seems to have been vindictive
rather than purposive
that if was done in anger.
It would seem, therefore, to
be outside the proper or appropriate
domain of public coni-1
trol

m
.

The Ocean Hill experiment also failed
to establish

k-

locus of control.

a

This, obviously, relates to the power

question but specific actions were caused by or
allowed by
the fact that at no time was the control agent
identified.
It would have been impossible for the
distribution

and structure of power to have been unclear and
still have
the locus of control clearly located.
Board, of

For example, the

Education could have been designated as being the

controlling body even though
ferred someho w

.

s

ome power was to be trans-

This failure, coupled with the lack of

structure detailed, caused many incidents like the following
ones

Subsequent to several reversals by the courts of
their attempts to control the schools, the Governing Board's

frustration and impotence manifested itself in community
demonstrations against the teachers.

In September of 1968,

when the schools opened for the second time following
day strike, the teachers in Ocean Hill were met with
^- d

a

two-

a

Rhody McCoy, depending on the source used, either
opposed or quietly countenanced the firing. He did not
recommend it to his board.
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"prearranged terrorism."

The community was, following
the

exercise of control by the courts
(judgments of illegality)
and the exercise of control by the
teachers (closing the
schools by strike), trying to exercise a
primitive kind of
control of its own through terror.
This tactic failed
because the teachers struck the schools again
after two days
of community abuse of the teachers.

The Board of Education

seemed, also, to be unsure of who had control.

Almost, it

seems, as assurance for itself during the second
fall strike,
it suspended 8nd then reinstated the Governing
Board.

Little is really clear concerning the part the

vagaries of control played in these actions, but it is safe
to say thot,

if control had been located specifically with

an agent, most of those tests of strength would have been

unnecessary.
5.

1+2

final blow in the Ocean Hill experiment was the

A

absence of any review and evaluation procedure or provision.
To say this following an analysis which indicated a total

lack of structure or plan of any type seems superfluous.
The purpose, however, is not to scorn the Ocean Hill experi-

ment but to establish the validity of the participatory
scheme proposed in the model.

To that end this brief exam-

ple is directed.

By summer’s end, 1968, the battle lines were clearly
)

o

The control that teachers have to close the
schools by striking is not at issue.

Ill,

drawn.

The struggle for control was
three-dimensional and
unresolved. The teachers, the Governing
Board, and the
Board of Education were all fighting
for control and no one
faction was overpowering the other
two.
From September to

November, the only word to use to describe
the situation is
stalemate

Review and evaluation, in good faith, using
prear-

ranged procedures might, at this time, have
pointed out
errors or suggested compromises or new
approaches. Without
these, the stalemate and the strike continued,

to end finally

because of mutual exhaustion, without any real
resolution of
the problems which caused it.
Summ ary
The application of the model to the Ocean Hill

experiment is

a

terbacking."

This analysis, however, has provided some

sophisticated type of "Monday Morning Quar-

insight into the basic reasons why the Ocean Hill experiment

failed so badly and as to why this failure paralyzed the
entire New York City system.
The model being tested suggests that there were five

organizational and procedural failures that caused the New
York disaster:
1

.

Failure to

i

nvolve disparate groups and interests

wi th each other in planning the Ocean Hill experiment

teacher, supervisor, or parent group representative

.

N

w-as

a
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member of the Bundy committee whose task
it was to develop
plans for decentralization of the school
system.
Teacherparent groups met with Ford Foundation
people and planned a
teacher-influenced plan for Ocean Hill. A ’’people’s
board"
had organized itself in the community and
had set
its own

goals for Ocean Hill.

groups meet as

a

Only belatedly did these last two

planning council.

When they did, it was

too late; autonomy had developed in each group and
subse-

quent actions were generally unilaterally taken and
selfishly

oriented
2

*

~

to Plan in advance for distribution of powe
r

responsibility
was without

a

.

The district at its birth

structure--! t was plan-less.

Three forces--

the teachers, the community, and the Board of Education--

decimated the experiment and crippled the New York City
school system in the struggle for power which naturally
ensued.
3*

The struggle ended in stalemate.

Failure to define .jurisdiction or function

.

munity did not know what it could and could rot do.

The com-

The

Board of Education only considered the question when they or
the teachers said the community had gone too far.

Unlike

the struggle for power, this question developed mainly in

two dimensions.

The jurisdiction of the Board of Education

was clear to the teachers so the struggle was between the

community snd the institution.
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k'

ine the locus of control

.

Like power

and jurisdiction, it was not clear where
control was located
It would have been possible to distribute
some power and
some jurisdiction and retain control, but
no decision or

statement was ever made which did it.
was

As a result,

there

continuing struggle to gain control, on one hand,
and
to retain it, on the other.
a

Failu re to provide for review and eval uation.

This

question is academic for the situation deteriorated
so early
that review of evaluation of status or progress was
out of
the question.

It should be noted, however,

that the Ocean

Hill experiment had no provision for this organizational
f unc

tion
The identification of these five failures as basic

causes for the collapse of the Ocean Hill experiment and the

closing of the New York schools suggests that the model has
value

i
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CHAPTER

VI

PUBLIC PARTICIPATION IN THE PUBLIC
SCHOOLS OP

WORCESTER, MASSACHUSETTS

Worcester, Massachusetts, unlike New
York, is a city
that is presently not under pressure
from its citizens.
In
the main, Worcester people appear to
be quite satisfied with
both their municipal government and
their schools.
The officials of Worcester are not complacent,
however, for they

recognize that the New York City's questions
for today will,
all probability, be Worcester's questions
for tomorrow.

m

John Connor, Superintendent of Schools in
Worcester,
is particularly aware of the problems that
his system will

have to face.

There is no naivete in his planning concerning

the possibility of Worcester's escaping the
growing public

challenge

01

its institutions.

The Worcester schools are

making departures in the direction of community involvement.
Because of the administration's awareness of the problem and
the steps being taken, Worcester is a good system to analyze

in terms of the model developed and the Ocean-Hill experience

already examined.
In

oner

that the present status of public participa-

tion in uhe schools in Worcester be understood, this chapter

will Uo three things:

(

1

)

The city will be described in

quantitative and qualitative terms as it is today.

Historical
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references will be made whenever they will help
clarify or
explain the present condition.
(2) The present opportunities,

which are available to the public for participation in
the
schools will be detailed. There will be a special

emphasis

on those structures which are being encouraged by the
admin-

istration as

a

part of its long-range planning to avoid future

confrontation and strife.

(3)

Recommendations will be made

as a result of an evaluation of the present programs
and

policies in terms of the model for participation developed
in Chapter IV.
The author, as an administrative intern in the

Worcester Public School's Central Administration building for
the past eight months, has been privileged to share the con-

fidences and the friendship of the Superintendent of Schools
and of his administrative staff.

1

Regular attendance at the

biweekly Superintendent’s Cabinet meetings, 2 regular attendance at school committee meetings, and access to school

department records and personnel have provided an unusual
opportunity to come to know and understand the Worcester Public
Schools well in

a

short period of time.

The information gained

1

The Worcester System is divided into four administrative areas:
business, school plant, personnel and instruction.
Each area is headed by an assistant superintendent.
p

The Superintendent’s Cabinet is made up of the
follot/ing administrators:
Superintendent, Assistant Superintendents ([]), Supervisors of Secondary and Elementary Education, Executive Assistant for Special Studies, Director of
Federal Programs and Director of Child Study.
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from that experience combined, with that which
interviews
with key members of the Superintendent’s Cabinet
provided
is the majc- source for the text which follows. 3

Any errors

or misconceptions are the fault of the author’s analysis
or

observations
Worcester, Massachusetts, 1969

Worcester, Massachusetts,

a

major city in the New York-

Boston megalopolis, is located in the "Heart of the Commonwealth."

It is some

1x0

miles from Boston, 60 miles from

Hartford, Connecticut, and 170 miles from New York City.

Its

population has stabilized at about 184,000 people following
a

decline from

a

high point in 1950 of 203,486.^

The decline

was due mainly to an exodus to the suburbs.

Worcester is

a

city of contrasts; the neighborhoods

of the affluent rival any in the Commonwealth for their charm

and beauty while the neighborhoods of the poor rival any in
the Commonwealth for their squalor and ugliness.

The slum

sections of the inner city are being slowly cleared through

urban renewal; but in 1968 "about 103,000 or 55 percent of the
3 The

interviews were held on April 28, 1969, in order
to verify the author’s assumptions and to collect specific
data.
The people interviewed were
Paul J. McMahon, Supervisor of Secondary Education and Mabel E. Wray, Executive
:

Assistant for Special Studies.
^ Felix McCormick, The School Plant Needs of Worcester
Massachusetts 1967-1968 Revi e w Stu‘dy~ TNew Yorx: Institute
of Field Studies, Columbia University, August, 1968), p. 5-

,
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population [still] lived in neighborhoods
that qualified for
urban renewal prograns."^
Worcester, historically, has been an
active, alive
city.
It has attracted and held a
great variety of industrial
and commercial interests and has
developed and encouraged a
wide range of cultural and educational
institutions which have
grown with and served the city's needs.
Worcester hosts eight
colleges, of which Holy Cross, Clark
University and Worcester
Polytechnic Institute are the most famous.
The new University
of Massachusetts Medical School
will be built here. Among the
more noteworthy of the cultural and
recreational facilities
are:

The Worcester Art Museum, The Worcester
Science Museum,

The Public Library and The Memorial Auditorium.

6

Worcester, like any city, is not without its problems.
Over the last few years there has been a slight decline
in
the number of basic industries.

Some have shut down and some

have moved out; few, however, have moved in or newly
opened
7

to take their places.

Retail trade in the inner city business

section has been steadily declining, as "downtown" traffic
congestion, parking problems, and the appearance of highway

shopping centers nearby has encouraged
of business to go out of the city.

^Ibid

.

,

p.

4.

a

substantial amount

These conditions combined
°Ibid.

,

p

.

3

7 Many feel that a basic reason
for this is the inade„
quacy of the Worcester airport.
The limitations of its runway length and second class facilities cause air travel and
air freight businesses to locate in or near Boston.
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with steadily deteriorating
housing facilities in the center
city have caused a steady erosion
8
of the
city’s tax base.

Many of the schools are old and
all are overcrowded and the
loss of revenue has ’’reduced
Worcester’s ability to finance
needed public projects solely with
local resources. "9

Socioeconomically, Worcester is very like
most cities.
The large majority of its people
are paid an hourly wage by
the industries and service
organizations located within the
city.
A minority are professional
people whose occupations
run the usual gamut from law to
medicine.
Also included in
Worcester’s middle class are a great number
of research scientists, college professors and business
executives.
The children of the total population who could be
classified as dis-

advantaged ere estimated at about 15-20 percent.
number about 20 percent are black.

Of this

Worcester, while it does

have its share of disadvantaged and culturally
deprived, does
not have the Black population, proportionally
of most cities. 10
,

Worcester people are and have been interested in their
schools.

In 1964 the League of Women Voters completed and

published

a

comprehensive study on conditions in the schools. 11

In addition, The Friends of the Worcester Public Schools
and

Urban renewal has been quick to demolish tenements
but very Siow to build new housing.
r

9

McCormick, The Sc hool P lant Needs of Worcester, Massachuset t s 1967-1968 Review Study pp 3-5.
10 In Worcester
only 2-3 percent of the total population
is black.
-^Education Committee.
Let’s Look At Our Schools, A
J

,

.
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The School Volunteers for Worcester
are two organizations that
demonstrate a continuing interest at school
12
affairs.
interest in the schools continues to rise.
The doubling of
the school budget from $12,000,000
in 1962 to $24,000,000 in
1969 is one main reason for the increased
interest;
but, so

too is Worcester's awareness of the importance
of education
to the solutions of some of its major
problems.

Worcester has 55 elementary schools that range
in
size from 250 to 750 pupils.
Most of these operate
on a

K-6 grade structure but, because of

a

shortage of Junior

High School space, twelve of them cover grades
K-9.
are six Junior High Schools that serve grades 7-9.

There
They,

too, range widely in size; the smallest has
350 pupils and

the largest has 1100 pupils.

The 4 Senior High Schools all

have in excess of 1000 pupils--the largest of the
4 has 1700.
The oldest school still in use was built in 1847 and the

newest one was opened in February of 1969.

Thus,

it is appar-

ent that the Worcester schools which are in use today run the

gamut of size, age and condition.
There is
a

a

Catholic school system in Worcester and

Worcester Trade School System as well."^

The former covers

Survey of the Public Schools of Worcester Ma s sachnset ts
TWorcester: League of Women Voters, 1964)
,

"

.

1

2

The roles of these two groups will be discussed in
detail in the next section.
13

.

^Vocational education in Worcester is the responsibility of a separate educational entity, the Worcester Trade
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K-12th grade while the latter only
grades 9-12.
school population of these two
systems is

The total

about 11, 000.

The public schools have a pupil
population of about
30 000
,

,

a

professional staff of 1400 and, as noted,

budget of $24,000,000.

a

yearly

It is noteworthy that if the
Bundy

Plan for decentralizing the New York
System into some 3 0 districts were to be adopted, Worcester
would about equal in
size one of the smallest of those
newly formed districts.

Worcester seems to be about an ideal size;
for it is
large enough to provide all the major
services that a modern
system needs and to do it "in-house
It
"
.

has built, staffed

and now operates its own hospital school for
brain damaged

children; it has classes for the deaf, etc.

While it is

large enough for these things, it is small enough
to maintain

communication with the variety of problems and priorities
that exist city wide.
The last two decades have seen a major shift in

school committee philosophy.

This shift is important to an

understanding of Worcester’s present status.

Twenty years

ago the school department and the school committee were polit

ically dominated.

The thinking and planning was parochial at

Schools.
The jurisdiction of these schools rests in the Cit^
Manager’s office and does not come under the jurisdiction of”
the School Committee.
1

^The Trade School Director and the Superintendent of
the Worcester Parochial Schools work closely with the City
Superintendent of Schools insofar as city-wide needs and common problems are concerned.

12k

its best and provincial at its worst.

Worcester people" was the standard.

"Worcester jobs for

Administrative positions

were filled from within the system and they were
usually

based on patronage or political maneuvering.

unwritten rule that the school committeeman in

It was the
a

ward where

an administrative vacancy occurred had the right to name

his

man to the post.

Some of this thinking remains today.

Worcester is a Plan E city.^^
cit y Councilmen are elected at large

\

Under this plan nine
they hire a city roana.ger

to run the business affairs of the city for them.

They then

elect, from their membership, the Mayor, who becomes the

ceremonial head of the city and Chairman of the School Committee.

The balance of the seven school committee members

is elected at large.

The Chairman of the School Committee,

because his roots are firmly fixed in the City Council, is
apt to be more politically than educationally motivated.

In the past twenty years the less politically, more

educationally oriented members of the school committee have
won more and more majorities.

Their actions, vhen this was

the case, have been to limit the political influences on the
13

^See Chapter 4 3 Section
the Commonwealth of Massachusetts.
I

1 (j

.

,

2,1,

of the General Laws of

This is, of course, not necessarily true.
The
danger of political emphasis is there, for the Mayor does not
run for office (City Council) on the basis of his interest in
education alone. Neither, of course, do all school committeemen but the emphasis has been on education over the last ten
or fifteen years.
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schools, open up the system to influences
outside of
Worcester, and to broaden the city’s
horizons educationally. 17
The present board is so oriented and
has the support of the
people.
Thus the climate today is right for
community involvement, directly rather than politically.

Present Patterns of Public Pa rticipation
The involvement of the community in the
affairs of
the schools in Worcester has developed from
two main sources.

There is one category of programs that originated
with the

people and there is another that originated with
the schools.

Each of these will be examined separately.
Pro grams originated by the people

.

There are two

major organizations in Worcester that work closely with the
public schools whose origins were citizen based:

one is

The Friends of the Worcester Public Schools, and the other
is The School Volunteers of Worcester.

The Friends of the Worcester Public Schools (F.W.P.S.),

like so many of its counterparts nationwide, was spawned in

controversy.

1/hen

Worcester was trying to weaken the politi-

cian's hold on the schools some years ago, the school committee
17 For example:

A plan to establish eligibility lists
for promotion was adopted.
It includes a 1000 point scale
where increments are given for education, length of service,
test scores, etc.
Nothing is given for political friendships.
Also Worcester is now recruiting teachers and administrators
nationwide.
This was unheard of ten years ago.
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was deadlocked on the selection
of a new superintendent.
Onehalf of the committee was for a
local man and the other half
was for an out-of-town candidate.
\t an impasse, they
turned
the question over to a board of
college presidents and professors for arbitration, agreeing to
elect the arbiter's
choice.
The out-of-town man was elected
and came to Worcester,
by then a deeply divided city.

About six years ago the people who had
favored the
election and who supported the concept
of "going outside,"
formed the P.W.P.S.
Its main purpose was to give
support to
the new administration in its uphill
struggle against
the

provincial element which had failed to elect
its in-system
man.
It remains today,

principally

a

support agency.

Its

membership is rather elite but is open to anyone who
wishes
to join.

However, because of its prevailing character, few

lower middle class and no lower class people are members
nor
do they seek membership.

It has

been historically pro-

administration in philosophy and its main emphasis has been
on keeping provincialism and politics out of the schools.

Its

perceived function is to maintain communication with the
central office, indicating what the wishes and positions of
the F.W.P.S.

are on subjects or topics of interest to it.

The organization publicly supports those actions that it
favors and publicly withholds support from those that it does
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not favor.

It

is mainly a supportive,

that has the public’s ear.

position- taking body

It is not an action group in the

usual sens c
The School Volunteers of Worcester (S.V.W.)
is an

organization that was created by
League.

a

parent agency, The Junior

The Junior League is a group mainly composed of

upper echelon, bright, bored young housewives whose
interests
are civic.

As an activity several years ago the Junior

League created the S.V.U.,

a

group that would organize its

available talent and go into the schools bringing services
and help to the teachers and the administrators.

was open only to members of the Junior League.

Membership
The function

of ohe S.V.W. was and is to bring supplementary programs and

services to the schools.

They have organized themselves thoroughly and maintain an office and

a

secretarial staff.

c

They have cat-

aloged the special abilities of parents or friends who are

willing to go into the schools on a visiting basis to do such
things as:

teach

s

lesson on France, demonstrate Spanish

dance, show slides and lecture on tropical fish, etc. 1 ^

These

enrichment activities are available to the teachers via their
-|

O

Tn September 1969 they wi 1 ! become independent of
the Junior League and will become affiliated with the School
Department. Funds have been budgeted to subsidize their

activities
19

'These specialties develop from travel, special
training, unique background, etc.
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principal's request.
such services as:

They (S.V.W.) also provide women for

teacher aides, cataloging of library books,

etc

The S.V.W. is principally a service agency
which acts
as a clearing house for resources and
personnel.

It volun-

teers its services and its people and sends
its members into
the schools only when asked by the principal
of a building
to do so.

Worcester also has its share of P.T.A.'s, P.T.O.’s,
Mother's Clubs, etc.

These all exist at the building level

(for the elementary schools only),

fluential to varying degrees.
influence

and.

and are active and in-

There is

wide disparity of

a

activity apparent city wide.

seems to be due to two factors:

principal, and two

,

one,

The disparity

the attitude of the

the leadership within the individual

organization
Programs originated by the school administration

.

There are three organizational structures which are now in
use in Worcester which have been designed by the administration, to allou public participation in school affairs.

are:

(1)

The Principal’s Advisory Board,

Senate, an^

(3) The

(2)

Thev

The School

Community Schools.

The Principal's Advisory Board

.

Every principal in

Worcester is required^ to have an advisory board to assist
20 At this writing
the official word is "the administration strongly suggests."
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him in resolving his building level
problems and in developing
his long-range plans.
These boards are

made up of "some staff,

some parents, and some of the community
whose relationship to
the schools is indirect." 21 The
principal selects those whom
he wishes to have serve and then asks
them if they will oblige.
The meetings are held at his discretion
and the agenda is
prepared in his office. 22
The function of this board, as envisioned
by the

Central Administration, is that it be strictly
advisory.

It

is intended that through meetings of
the board, the community

would become aware of the school's needs and
problems and the
principals, in turn, would become aware of the
community's
needs and problems.

This exchange of information in two

directions is the sole purpose of the board's existence.
School Senate

.

The principals at the secondary level

are required to have a Principal's Advisory Board and
a School

Senate.

The Senate is designed to bring the students into

the dialogue and with them a third dimension, student problems. 2 ^

The School Senates are expected to have about thirty

members; who they wi 1 1 be and exactly how many there will be
are the prerogative of the principal.

A typical membership

21

An example would be a representative from
located behind or next to the school.
22 Usually,
23

problems

a

factory

but not necessarily by him.

The other two are school problems and community
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roster looks like this:
Parents
10
Assistant Principal
l
President of Student Counci? 1
President of each class
3
Teachers
10
Pupils elected by pupils
3
Pupils selected by Principal 3
Total

31

The function of the School Senates, as
indicated,

advisory.

is

The rationale for having this organization
is that

the principal after sitting down with such
a heterogeneous

group would, following discussions of common
problems, have
to be better informed and better able to make
decisions than
if he had tried to make them alone.

Com munity Schools

.

Worcester has also made

ment to the Community School Concept.

a

commit-

Presently there is

one community school in operation and one well advanced into
the planning stages with more anticipated.

The concept

adopted by Worcester is that the schools should meet the total
needs and interest of the community they serve.

To that end

the community school, which is in operation, has both a prin-

cipal

and.

a

community school director.

The principal's main

job is the stewardship and administration of the regular day

school program.

The Community School Director’s responsibility

is to work with the parents and the principal to develop an

after hours program for the entire community
2 ft

program.

.

^The principal is the one in charge of the total
The Community School Director is his subordinate.
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The after hours programs include adult education

courses, recreational programs, and remedial and developmental
v/ork for

both regular students and edults.

facilities are open well into each night and

The school’s
a

variety of

services are made available directly or by referral. 2 ^

The

intent is to have the school become the focal point of the

community, the place to come to for help, advice and fun as
well as for education.
To aid in planning what programs and services the

community schools would provide, a Community School Advisory
Council was created.

The membership on this council was

developed much like the school senate proposed in Chapter

4*^

Each identifiable group in the community was asked to provide
member or members.

a

This council worked mainly with the

Community School Director in such areas as:

"job upgrading,

inter-racial harmony, area improvement, juvenile delinquency
4-

etc

,

2?

Before Worcester's efforts at community involvement
are evaluated in detail, several points need to be made con-

cerning her involvement in this study and her present circumstance.
25
26

First, the evaluation of Worcester's present status
Health, legal, advisory, etc.
See Figure 2, p.

^ Taken

from the job specification: The Community
D irector Worcester, Massachusetts Public
School
Elementary
Schools
,
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Is at best presumptuous for
Worcester did not request the

analysis.
tive.

The recommendations, then, are, in
fact, speculaSecondly, it must be observed that
Worcester is in ar.

ideal position to implement some or
all of the suggestions
that the study proposes for it has
the enviable good fortune
of being a city without crisis.

plan constructive change, it is

If there is ever a time to
a

time which is without

pressure for change such as Worcester now
enjoys.

Lastly,

it is important to note that past
experience indicates that

little real change occurs without the catalyst
of crises.
The foregoing is all preliminary to stating
that the

evaluations and recommendations that follow were
made against
an ideal background for implementation and in an
atmosphere

that because of tne unlikelihood of their adoption,
placed
no practical restrictions on their formulation.

The evalua-

tions and recommendations are, therefore, objective.

Evaluations and Recommendations

Evaluation of Worcester’s programs to involve the
public in its school affairs indicates that the efforts are

totally inadequate to today's needs.

Spokesmen for com-

munity control in cities that are under pressure would
scorn the boards and councils just described as "tokenism"
and "sham.

"

They would say that really nothing was changed

by them; and in terms of the model and today's realities they
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would be correct 20
.

£l aiu.at ions.

The two organizations which provide

auxiliary services of support and service
to the schools,
The Friends of the Worcester Public
Schools, and The School
Volunteers for Worcester, are not participatory
agencies

in

the sense of this study.

m

They do not involve the community

any phase of decision-making 29
.

As a result,

they are

not appropriate for analysis by this model.
The P.T.A.'s,

the P.T.O.'s,

the Mother’s Clubs,

etc.,

are not unlike those found trying to influence
decisions at

school building and small system levels, nationwide.

Because

they are generally not representative of the community
popula-

tion and because they are empirically ineffective, except
for

narrow partisan causes, they will not be considered further.
The three really participatory organizations, The
•Principal's Advisory Board, The School Senate, and The Com-

munity School Advisory Board, can all be evaluated together
for they are identical except in membership and in the case
28

There is an important change in Worcester, however,
for the school administration is aware of the need for change
and is moving in the right directions.
This has seldom been
the case until after crisis and confrontation has occurred.
29
It is apparent that in practice they exert some
pressure or influence but this is an accessory to their purpose
.

30

This is not to suggest that properly constituted
and used they are never effective for they are.
They do not
seem, however, to be appropriate for purposes of public participation in the larger scheme.

of the latter,

function.

They are all subordinate to the

office of the principal and are so designed
that they can,
by their membership, mirror the philosophy
and personality
of the person who is the principal.
It is unlikely that a

principal would select for his senate or advisory
board those
with whom he has difficulty working or those
with whom he
disagrees
In the two cases where selection of members
is not

done by the principal the number of members
chosen is so
small in one instance and the function of the
group so

innocuous in the second that it really doesn't matter 32
.

Thus, in the area which is of most concern to the public,
the leadership anu policy-making function,

the community in

Worcester has, today, only an advisory role; and the advisors
are hand picked.

involvement.

choosing

a

This is nothing but a pretense for community

The administrators at the building level are

select public and then asking it to join with them

in "discussing decisions which have already been made."

It

is an empty exercise.

The three participatory plans discussed above are not

adequate.

If, however,

they can be considered as a first

step, designed to overcome administrative, institutional
31

The study suggests that these contrary opinions are
necessary to the feedback process.
i

32

.

In a senate of thirty-one, three students are elected
by the students.
The function of the Community School Advisory
Board is to select programs and activities.
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reluctance to involve parents, then
they have value. 33 More
than that, by their design they
lend themselves to easy
modification to school senates as
designed in Chapter IV.
For these two reasons, then, they
must be acknowledged as
being purposeful and practical.
If, however,

they are intended to satisfy the
public's
demand for involvement, the model can
only suggest complete
failure.
There is nothing in them which allows
a redistribution of power or provides for
appropriate representation and
these, at least, are essential.
Rec ommendation s

.

It is recommended that Worcester,

because of its pressure free status and because
of its favorable climate for change, take advantage
of the lead
time

available to it and move strongly to adapt the
model developed

m

Chapter IV to its own peculiarities and unique circum-

stances.

Once the adaptation is completed

s

thorough study

should be made concerning the advisability of adopting
the

organizational scheme which the adaptation produced.
The beginnings have already been made; the school

system is thinking in terms of community involvement and the
community seems ready to accept its rights and responsibilities
33 The

principal's genuine reluctance to involve the
community in the affairs of their schools was apparent in the
outraged reactions which greeted Central Administration's
quiet insistence on these boards.
The average Worcester
aami ni s t ra t or would, prefer to "keep them out."
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in this

area.^

Worcester, except for its small
Black population, is
a microcosm of each
of our large cities.
It could serve,
therefore, as the experimental
or model city in this vital
area.
Steps should be taken to explore
Federal, state
and Foundation interest in
this plan in order that
professions
and financial assistance for
planning, evaluation and perhaps
implementation be secured.
Le^al restrictions that require
the election of school
committee members prohibit the
immediate adoption of the model
as it is presented

m

Figure 4

.

However, beginnings can be

made which will involve the
public more directly with the

policy-making level immediately; and which
will develop
structures for participation which will
need only minor
adaptations if, later on, the City moves
more strongly toward
the adoption of the structures
developed in Chapter IV.
These
beginnings are detailed in Figure 5.
3

l-i-

In
area wh ^re the community school being planner
,
is to be located (The Bell Hill section),
there are strong
community pressures to create the Advisory Council
now 'some
two years ahead of occupancy.
These people want to play a
part
selecting their principal and community director
as
well as
planning their program.
.

,

.

m

m

35 ^he
nodel, as developed, does not endanger the
educational program; so little, or no immediate risk is dailinvolved.
There are practical considerations such as the givirr
up of power and of overcoming administrative reluctance
but
tiese, however major, are procedural matters and, as
indicatec
at the outset, are not a consideration of this
study.
,

,

.

'

Eh
CM

D

CO
co 21

2
2 O
O H

ffi

~tH-vU

O
Eh O
2;
C u

cq Eh

2

o to
u *&4

Eh CO
CO
Cm
CO
CO

H

m

O

<

FIGURE

pSluiTW

2
o
CO
H
>
Q
< 2
H
CO u
2
2 D
<C O
CM U
H
U
2
H

2
cq
o
CO
H
>
Q
C 2
H
CO u
2
2 D
O
<
2 O
H
U
2
H

cq
CM

cq

cq

Cm

O
Eh
2:

w
Q CO
2 21
w o

CO
Eh
Eh

:

W
CO
D
K
U
c

H U
cq co
w
CM
D

co
co

CO

a.

IN

Q
W
cq
W
C
w
cq

O

cq

Eh
CO

Eh

D

W
O
C3
O
£
1

COUNCILS

O
2
H

d
W
w

AS

Eh

CQ

W

DIAGRAMMED

Eh
21

u

Eh
CO

rd

H
2
W

0

Eh cq
Eh

h tn
§ -hG
S
O^
O
S
id
O >i
o o
K -H

NEIGHBORHOOD

id

CO

w
O
2
C
w

u

U
CO

,

2

-H

o
CM

CO

o
CM
O

\
1

C3
cm

cq,

o

1
.

&

n

(T

CO
•

Q
W
CO
O
CM
O

—

Q
co

!

2

1

W
cq
D
O
H

1

Em

1*0

!

LoIO
I
1

,

'
I

Qn

O
m
cq
o

io
H
W
.

2

:

j
i

2W
° Eh
IOC
K 2
OW

DIAGRAMMED

;

1

CO CO
AS

Oi

CQ

I

IN

i

5
2
D

in

cq
CM

i

co

FIGURE

U
2
H
Eh

CO

rH

H
2
W

SENATES

137

138

This figure recommends that School
Senates be created
for all schools in Worcester and that
they, unlike the one

which exists at the senior high sch-ol
level now, follow the
makeup suggested in Figure 2. These
should

feed people into

the membership of Neighborhood Councils,
as detailed in

Figure

The chairmen of these Councils, at the
early stages
of transition, would serve as advisors
to the School Committee
3.

rather than as members of it.
It is

noteworthy that this arrangement places the

chairman of the neighborhood councils on an advisory
level

with the superintendent.

The suggested modification of

Worcester's present effort protects the school from direct
public interference in its daily tasks.

It is a first step

that will facilitate viable participation without a major

organizational overhaul.
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CHAPTER

VII

CONCLUSIONS
Recap itulati on
R estatement of thg problem
_

.

At the turn of the

century a socially and intellectually
elite group of youngsters
attended schools where the
orientation was religious and
classical.

Schools were proud of their high
attrition rates
and conformity to set standards
of behavior and scholarship
was demanded of all.
In seventy years the orientation
has changed com-

pletely.

Today we educate all children, make
accommodations
for individual differences, and
pursue goals which are practical in terms of life needs.
This complete reversal has
brought staggering problems of economics,
logistics and
social change with it, many of which remain
unsolved.
This study was concerned with one aspect
of that

problem area, namely, the apparent inadequacy
of the educational institution to the emergent needs of
today's
public.

In 1900 educational administration and
policy making

was the prerogative of the school committee; the
public did
not participate directly in it at all.

fore,

At the outset,

there-

the school was organized as a closed system.
i

The trend toward universal education has given us
a

sophisticated population; one that is acutely aware of the

lUo

value education has for self-realization
and improvement.
This public is demanding participation
in its schools but
the closed system, which has come
to us from 1900, effectively
keeps them out.
The consequences are frustration,
often riot,
and sometimes disaster.

Throughout the whirlwind period of social
change
(1900-1970) that transformed our entire
educational function,
the structures of educational
organization and administration

have remained virtually unchanged.
1970

's

The realities of the

combined with the emergent demands of

ulate and frustrated population demand

a

a

vocal, artic-

participatory role

for the public in the decision-making
function of the schools.
But structures of 1900 just will not allow
it.

John Gardner, delivering the Godkin Lectures
at

Harvard this year, made an eloquent plea for attention
to
this problem.

He said in part:

We can less and less afford to limit curselves to
routine repair of breakdowns in our institutions.
Unless .we are willing to see a final confrontation between
institutions that refuse to change and critics bent on
destruction, we had better get on with the business of
redesigning our society.!

Fred W. Hechinger, commenting on Bernard E. Donovan's

resignation bs Superintendent of Schools in New Yohk City
said that the one fact that has emerged from Donovan's bitter
1

John W. Gardner, "Toward A Self-Renewing Society,"
Time Essay, Time April 11, 1969, p. L\.0
,

tenure is that participation by the public in
its school institution is "essential." 2 It is to that specific
question
that this study was addressed.
j -T>-oce(^ ures
>

followed

.

In order to evaluate the question

of puolic participation in the decision-making
activities of

its schools,

several things needed to be done.

Participation,

decision-making, and power needed redefining in terms which
were functional and appropriate to today’s needs; and pro-

cedures for examining and delimiting the scope of the problem

had to be devised.
The study approached the problem in the following

manner
1.

The literature was examined in order that a set

of criteria be developed which reflected the social, economic

and political realities of the 1970'

and which would be con-

s

sonant with our value system.2.

The concepts of participation, power and decision-

making were analyzed in light of their historical, functional
and modern meaning and the functional meanings became guides

for further research.
3.

The literature of the organizational theorist and

the social-psychologist was culled for key concepts and ideas

which would satisfy the criteria developed and which had value
p

Fred W. Hechinger, "Donovan's Resignation Raises
Some Tough Questions," New York Times March 9, 1969, p. 9E.
,

in terms of the functional meanings
of power, participation
and decision-making.
4.

Next, the three concepts, power,
participation

ana decision-making were combined
with the ones culled from
the literature into a participatory
model which was appro-

priate to the needs and realities of the
1970's.

This model,

as designed, was a viable one which
recognized both the need

for participation, and the need for a real
redistribution of
power
5.

The model, once it was constructed, was tested

by applying it conceptually to the Ocean-Hill
disaster in
Ne w York City.
It was then applied to Worcester, Massachusetts, in order to evaluate the efforts underway
there;
and recommendations were formulated for organizational
change.

Outcomes

.

There were three categories of outcomes

that this study produced.

The first was

a

group of five

criteria which defined organizational appropriateness for
the 1970's.

The second was a series of key organizational

concepts and ideas, culled from the vast body of literature,

which seemed

to

have value in terms of today's special needs

and unique circumstances.

Third, was the model itself.

It

is a compendia of organizational and social-psychological

bits and pieces which have relevance and meaning both one to

another and, collectively, to the problem.
The five criteria

,

which were developed for assessing
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the appropriateness of organizational
concepts in terms of
the realities of the 1970’ s and of
our basic American values
are
1.

The participatory activity of the public
should

be restricted to the policy-making or
leadership function
of administration.
2.

Redistribution of decision-making power should be

done in such a way that those interests
formerly without power

would now share it.
3*

The locus of control should be identifiable but a

system of checks and balances should be included in
organizational schemes so that no one person or group could ever

develop absolute power.
All factions and interests in a given community

should be allowed the opportunity to enjoy proportional

representation on decision-making bodies.
5.

There should be provision in organizational struc-

tures for review and evaluation procedures of policies de-

veloped and decisions made.
The key organizational concepts and ideas came from
a

body of literature that contained

and theoretical orientations.

i-;idely

divergent positions

The common denominator which

guided their selection was the general framework for

a

viable

participatory model that the functional definitions of power,
participation and decision-making had provided.

Within the

metes and bounds of that framework the following concepts and

ideas were selected
1.

i

Feedback.

or use
This open-systems concept is
best

described as a two-way communicatio.,
loop between the institution and its environment.
It allows the institution
to check on "how it is doing"
and it allows the environment
to influence the course the
institution takes.
2.

Equilibrium.

This open-systems concept is

a

balance that develops because of
effective feedback.
It
allows the institution to function
effectively during change.
It is a self-regulating arrangement

adjust

which is designed to

through systems modification, to changes
in pressures
in the environment.
,

3.

Coordination.

any organization.

This basic concept is essential to

It can be accomplished by hierarchy
(rigid

structures), by ideas (common goals), or by
committees.

Each

possibility was seen to have its advantages and its
limitations.

The best ingredients of each were identified for
use.
i+.

Assignment of authority and responsibility.

This

bureaucrat ic concept requires that in an organization there
be accountability.

In bureaucratic structures this is

accomplished through the establishment of line and staff
relationships.

There are also possibilities for establishing

group re spons ibi li ty

and "cross-functioning responsibili ty

Accountability must be defined, however, whether it resides

with

a

group or with an individual.
5.

Control and Evaluation.

In the bureaucratic sense

,f
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evaluation is

a

function of control.

Control, like account-

ability, must reso somewhere and that person or place
must
be clearly identified.

It is important,

however, that checks

and balances be provided, so that absolute control not accrue
to one individual or group.

Control of administrative matters

should be left to technically competent personnel and control
of the policy-making function to the people.

The model developed has eight characteristics.
are

They

:

1.

Public participation begins at the building level

through school senates.

These units send representatives to

neighborhood councils whose chairmen become members of the
school committee.

Thus participation in policy making is

direct and representative.
2.

members.

School committees are made up of two types of
The chairmen of the several neighborhood councils

make up the minority of the board.

The majority is elected

by the voters in the usual fashion.
3.

a 1:1

Representation on the school senates is based on

philosophy.

Each identifiable group in

a

community

or neighborhood sends one member to represent it on its

school senate; this assures equal representation to all

minorities and special interests.
4.

The administrative area of administration retains

its bureaucratic structure;

ment and meddling.

thus, it is protected from harass-

This structure is, however, because of
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feedback through and with the senate,
responsive to needed
change
Representation on the neighborhood councils is
proportional to the size of the school population
5*

that the

senate serves.

Thus, at the decision-making level, repre-

sentation is proportional to size.
The school senate’s primary function is advisory.

6.

It also defines and presents the special needs of
its school
to the neighborhood council.
7

Senate membership is available to any group that

•

establishes an identity in its community.
Control rests, through the school committee, with

8.

the people.

The model lends itself to modification in order

that the response time concerning accountability is shortened.^

Conclusions
This study wes done in an extremely complex area

where the variables are not only legion; they are themselves
complex.

The problem is a critical one where insights and

understandings are badly needed.

Society needs institutions,

for our world is much too complex to even think of having the

home assume again the tasks of acculturation, protection and

provision for basic needs.
3

The institutions

v

r

hich perform

The neighborhood council might, for example, be
empowered to call for a vote of confidence or the minority
could be given the right to call for a referendum. These
are just two possibilities; appropriate modifications would,
of course, depend on specific circumstances.

these functions, however, need to be reexamined
and, perhaps

redesigned, in terms of what we know about people,
organisations and

"-he

real needs of the 197°'s.

Limi tations of the study

.

It is necessary that the

weaknesses and inadequacies of this study be presented before
any conclusions are drawn because the limitations of the

stuay must qualify its results.
and complex

;

As a result,

The area studied is gross

the focus of the study w as sharp and narrow.

major influences on the question of public

participation in the schools were eliminated from consideration or treated offhandedly.

The study's main limitations

develop from this fact.^"
The study analyzed public participation as a two-

dimensional problem; one dimension being the public and the
second being the institution.

This is a major limitation

because the problem as it really exists is three-dimensional,
the third dimension being the teachers.
As the struggle for control of the policy-making

function of the schools develops, the three participants seem
very equally matched.
of two forces

Salz sees the question as being one

(teachers and public) suddenly insisting upon

the right to determine policy.

k

His position correctly assumes

These limitations were noted and defended at
appropriate points in the study itself.

that power still rests with the institution.

He recognizes

the three-dimensional character of the problem by indicating

that the at back on the institution is by two forces.

"Until

very recently both teachers and minority groups have been
quite impotent in determining their destinies.

Suddenly

they are getting a taste of power; unfortunately, they both

have their spoons in the sane bowl."^
This study was conducted as if there had been only
one spoon in the bowl.

It must be acknowledged that the

teachers, well organized and guaranteed their right to par-

ticipate by statute, are and will continue to be

a

major

factor in any question of power redistribution.^
A second major omission was that no consideration

was given to informal organizations.

It is a fact that within

any formal organization an informal one develops.

The in-

formal one often works in opposition to or outside of the
formal one and its influence and effect have been widely

acknowledged.

It has

recently been the subject of much

research and study.
No organization can be properly analyzed without

considering both types of organization, formal, and informal
^Arthur E. Salz, "Local Control vs. Professionalism,"
Phi Delta Kap pa,

I

(February, 1969), 333*

/

The statutory right to participate is provided in
It is not
Massachusetts by Chapter 763 of the Acts of 1965.
yet.
a matter of law in all states

149

and their effects on one another.

This study chose, for the

sake of doability and clarity, to consider only the fornal

organizations of the many groups and organizations which
impinge on the school and only the formal organization of
the institution itself.

The necessity for making that choice

will become apparent if consideration is given to the com-

plexity and confusion which would develop if the formal and
informal structures of the school, the school committee,
the councils,
to be

the senates and the community groups were all

included in the participation matrix.

The limitation

this restriction places on the study's conclusions are,

however, real and important.
Any conclusions drawn must be speculative.

Testing

the model would be a long-term assignment and the success or

failure even after trial would be
conjecture.

a

matter of opinion and

It is also true that because of the differences

between cities and school systems any test would be unique.
The model is not testable in any objective sense.

Participation per se is no panacea; it would be
naive in the extreme to suggest that it is.

There are

obvious problems concerning the willingness of people to
serve and, once serving, of providing motivation which

would cause them to continue to serve.

There are also sub-

stantial questions concerning participation itself.

Martin Mayer feels that "the problem is the responsiveness of the institutions to their clientele, as
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perceived by the clientele.

Participation does not neces-

sarily make them responsive, and
lack of participation does
not necessarily make them unresponsive.”
He fears that ther^
is danger in participation because
"the participant is oven
more likely than the voter to be
conned and manipulated.”^
Mayer's article, which is the primary
source for

Chapter V, has been criticized by other
analysts as being
biased. Any application of the model
should, therefore, be
piefacoQ by an examination of this critical
literature.
It
will provide balance and perspective to the
testing of the
model reported in Chapter V.
£Pii c.ld^ons

clusions
1.

.

The study provided the following con-

:

Our present institutions are bureaucratic in struc-

ture and operate as closed systems.

The combination of

rigid structure without effective feedback insulates the

policy-making and administrative functions of the school from
the public it serves.

This insulation restricts the institu-

tion in its attempts to develop sensitivity to its clientele
and to gain insight into community needs.

policy-making occurs in
2.

a

Thus, because

vacuum, it is often inappropriate.

The structures mentioned above also prevent the

institution from being responsive to the public.
7
Q

Letter

Years

Martin Mayer to Donald Cande, April 26, 1969.

The report by the American Civil Liberties on Ocean
Hill Brownsville and the recommendations of the Ford Foundation are two examples.
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elapse between school committee elections
and months pass
between parental inquiries and administrative
replies. This
fact, more than any other, seems to be
at the heart of the
public frustration and discontent being
evidenced in current
school-community confrontations nationwide.
3.

The public of the 1970’s is vastly different
from

the one of the 1900’s.

As the public has changed,

have our meanings for words and concepts.

so, too,

It is essential

that any examination of 1970’s problems and structures
be

approached with 1970 's meanings and understandings.
i|.

Institutional modification or restructuring of our

schools is needed and is possible.

The guidance to accom-

plish it is available in the literature, as are the conceptual methods and materials.

The model developed is evidence

that there are alternatives to our present organizational

framework
5.

Analysis and examination of the model suggest that

it would provide a sound organizational base for proper pub-

lic participation in Worcester, Massachusetts,

What is more

important, however, it suggests that using conceptual tools,

viable organizational schemes could be tailor-made for any

given set of circumstances and desired outcomes.
first step is diagrammed in Figure 5

A

suggested

9

If the participatory activities of five schools can

^See supra

,

p.

137

.
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be seen as being strung along a five-step
continuum from

a

closed system at step one to adoption of
the model at step
five, then this recommendation would place
Worcester

at step

three.

Step two would be an honest interest on the
part of
the school committee and the administration
to involve its

public, and step four would be the pursuit of
enabling legis-

lation for the sharing of power.
The model itself has a limited value for general
use.

6.

It is not a diagnostic

tool, but it can aid in diagnosis.

It is not a scheme ready for use by any state or city, but
it

does provide a general framework from which

a

system or city

could develop a specific model appropriate to its needs.
Participation is defined as

7.

sharing can occur over

a

a

sharing of power.

This

continuum that ranges from demo-

cratic participation (voting, etc.) to physical take-over of
school buildings and school functions.

Participation becomes

appropriate when the location on the continuum produces the

desired outcomes and rewards the participants.

pation is one thing to
another to

a

a

Thus, partici

group in Black Harlem and quite

group in Scarsdale.

The model provides for participation in a manner

appropriate to the needs of the public and the institution
in terms of the criteria for appropriations developed in

Chapter II.
l°0cean Hill Brownsville and Worcester, Massachusetts
were analyzed by application of the model to their circumstance
.
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Needed Research

Needed research is difficult to define
because of
the often-mentioned breadth and depth of
the problem

area.

Most of the suggestions, therefore, will be
addressed to
general areas of need.
1.

Additional work with the model developed in this

study would, have value.

Of special meaning,

it

would seem,

would be to continue this analysis by applying to the
model,
one at a time,

the major variables which were omitted from

this study. 11

For example, one might apply the third

dimension, teacher power, to the two-dimensional model and

conceptually assess its effects and the modifications that
its presence would require.

In a similar manner the informal

organizations of several key units of the model (i.e., school
senate, neighborhood council) could be hypothesized and

their effect applied.
2.

The type of two-dimensional analysis which was

used in this study has obvious appeal and value.

Studies

varying the two components should yield insight into probable

relationships and effects.

For example, one might analyze

the interaction of the formal structure with a hypothetical

informal one, of formal structure with teacher militancy and
power, of teacher power with community power within the model,
etc.

The possibilities here are nearly without end and most
11

Teachers and informal organizations.

would seem to be wor thwhi 1 e

.

More research is needed in the emerging
area of
teacher power.
Studies need to be done on its short-term
3.

(since its inception) or probable long-term
effects, and on
its short- and long-term influences
and on its uses and

abuses, etc.
4-.

A rich area which needs additional
attention is

the entire question of informal organizations
as they affect

the schools.

Special emphasis should be given to identifyin

and classifying the people or the types of
people who are

informal organizers and power holders; and on how
they get
and use their po vier.
5

*

Finally, acknowledging its improbability, a

follow-up study done in

a

community that had adopted this'

model or an adaptation of it would have obvious value.
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